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1. introduction

The vociferous public outcry over the
Stansted decision received far more
sympathy than was warranted because
the Government failed to take one
crucial step in defending their choice.

The critic stion was whether the
regional or natio adv eS of a par-
ticuTar site outweighed the Jocal disad-

vantages. Had the Government been able
to shiow this to be the case then it could
justifiably have overruled local objec-
tions. Stansted enjoys certain advan-
tages, particularly from the point of view
of air traffic. control and capital costs.
Yet the inquiry at Stansted found that
the proposed airport would be a “calam-
ity to the area” and recommended a fur-
ther review of the whole problem. But
the inquiry had particularly local terms
of reference: “to hear and report on
local objections . . . and the effect of
the proposed development on local in-
terests”. An inquiry at any of the pos-
sible sites with a similar reference point
would inevitably have come to the same
conclusion.

Had the Government been able to show
that regional or national needs made
Stansted the best choice then it could
justifiably have ignored the inquiry’s
findings. It failed to do so because the
“third” London airport was never con-
sidered in the context of regional or na-
tional planning. The title of “third” is
itself spurious when in addition to Heath-
row and Gatwick several other airports,
such as Luton, Southend or Lympne,
serve London’s needs. An airport of the
size envisaged would have a profound
effect on land use, employment, housing
needs and surface transport. Yet in no
way was the siting of the airport related
to regional plans in these other sectors.
The South East study was conveniently
forgotten. These blind, irrational omis-
sions compare unfavourably with simi-
lar situations abroad. France, in striking
contrast, planned her new Paris Nord
airport as an integral part of the master
plan for the Paris Region (Schema direc-
teur d’amenagement et d’urbanisme de la
region de Paris, 1965).

Unable to justify the choice of Stansted
on the grounds of regional planning, the

Government could have made a strong

case on the grounds of national priori-

ties. But national priorities” must stem
from a national plan or policy. And as

far as airports are concerned there is no

such plan. For some strange reason, and

unlike most other countries, we plan less *
significant sectors of our economy, but

not airports. The controversy highlighted

the peculiarities of airport development

in this country: that it is unplanned and

unco-ordinated. Individual airports grow

in isolation, more or less at the whim of

their owners. Their growth is in no way

related to the development and needs

of other sectors of the economy. The

roots of this malaise go back a long way

to the missed opportunities of a previous

Labour government.

missed opportunities

The prospects for airport planning in
1945 seemed particularly good. Civil fly-
ing had been banned during the War but
technical improvements, such as the
building of hangars or concrete runways,
had been carried out on many former
civil aerodromes. Many new aerodromes
had also been constructed. At the end of
the War, there were in this country about
700 airfields, many of which could, where
necessary, be used and adapted for civil
air transport.

At first, the government seemed deter-
mined to capitalise on the opportunities
offered to it. In the 1945 white paper on
British air services (Cmnd 6712, 1945)
the newly elected Labour government de-
cided that air transport services should
be owned and controlled by three state
corporations (BEA, BoAac and British
South American Airways), while the air-
fields required for scheduled air services
were to be acquired and managed by the
Ministry of Civil Aviation.

The government decided on direct minis-
try control rather than on an airports
corporation, both because it felt that it
was extremely unlikely that airports
would ever be able to pay their way,
and because the development of the
domestic airport network would require
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very close co-operation between several
ministries. Such co-operation could be
more effectively achieved from within an
existing ministry. But airports would not
be run directly from Whitehall for the
intention was to set up regional organ-
isations based on the principal airport
within each region. The white paper
also envisaged a plan within which this
network was to be developed. “If we are
to secure the orderly development of
transport aerodromes in the right place
and up to the right standards, it is neces
sary to have a central plan” (Ivor
F'homas, Parliamentary Secretary to the
Ministry of Civil Aviation, House of
Commons, 24 January 1946). This turned
out to be little more than a hope. By plac-
ing both airports and also, but less
directly, scheduled air services within
state control the government facilitated
the achievement of a planned develop
ment. But it failed to take advantage of
this opportunity

No airport plan emerged. It was not un-
til July 1947 that the ministry announced
its preliminary programme for the ac-
quisition of airports (Hansard, 9 July
1947). This was no more than a list of 44
aerodromes, excluding the London air
ports and the airports in the Channel
{slands and the Isle of Man, which were
operated by their respective island aut!
orities. The choice of aerdromes was not
explained and their distribution was very
uneven. Yorkshire and Lancashire were
to have four airports each, but the whole
of the Midlands only two, even though
Haverfordwest in Pembrokeshire, with a
population of less than 10,000, was to
have its own airport

By 1951, when the Labour Party fell
from power, many of the airports in the
acquisition programme had not yet been
taken over and were never, in fact, to be
acquired. This was not due to a careful
re-appraisal of the original plan and of
the future role of air transport. The two
primary considerations seem to have been
the shortage of capital and the need to
concentrate on those airports actually
served by the air corporations and more
especially by BEA, whose ambitious plans

for an extensive domestic network |

ha-d

been substantially revised after 1947 as a
result of experience and economic
stringency.

During the 1950s the hopes and aspira-
tions of the 1945 white paper were in-
creasingly forgotten. In the first place the
ministry was under financial pressure
from the Treasury because of the heavy
operating and capital losses of its aero-
dromes and technical services. Even as
late as 1955 these losses were more than
£6 million per year (Civil aerodromes
and ground services, Select committee
on estimates, 1955-56). The ministry be-
came Increasingly eager for local authori-
ties to take over their own airports so
as to relieve the Exchequer of the burden
of capital expenditure and operating
losses. The first breakthrough was in
1950 when the ministry agreed that Man-
chester Corporation should maintain
ownership of Ringway airport. Even
though the ministry agreed to contribute
towards the cost of capital projects, the
Exchequer would still save about
£640,000 on capital outlay over a num
ber of years and would also be relieved
of operating losses (Hansard, 1954-55,
vol 539, col 26). Between 1950 and 1955
the ministry surrendered six more air
ports, Shoreham, Tollerton, Lympne.
I'urnhouse, Weston-super-Mare, and
Yeadon, and three more were in the pro
cess of being handed over to the local
wthorities (Pengam Moors, Lulsgate
Bottom and Whitchurch)

Secondly, after the Berlin airlift of 1948.
the private airlines were allowed to de
velop more and more scheduled services
I'his they could do more easily by using
airports not served by the air corpora-
tions, so that no diversion of traffic from
Since
the Ministry of Civil Aviation was re
luctant to acquire more airports, these
new airports were developed either by
local authorities, as in the case of South
end and Newcastle, or by private firms
1S in the case of Exeter

the latter’s services would occur

By the middle 1950s hopes of enforcing
any kind of national airport plan were
gone. Not only had the ministry divested
itself of many airports it had originally



owned, but it also failed to use its limited
planning powers to any purpose. The
1949 Civil Aviation Act gave the Minis-
try of Civil Aviation certain statutory
powers over airport development. Al-
though aerodromes had to obtain a
ministry licence for public use, this was
granted if there were no physical obstruc-
tions in the way of aircraft landing and
taking off and if there were adequate fire
precautions. In addition, anyone wishing
to establish a new airport had to obtain
the Ministry’s approval especially if this
involved compulsory purchase orders.
Finally, if a local authority needed a
loan to finance its airport that loan had
to be sanctioned by the Ministry of
Housing and Local Government, which
consulted the Ministry of Aviation on
airport matters. However, these controls
were and are far from complete. Where
an aerodrome site already existed and
satisfied the safety regulations, no Minis-
try of Aviation approval was required
except when extension became necessary
involing the acquisition or control of
more land or when a local authority
needed to raise a loan. In the case of
privately owned airports no loan sanc-
tions could be exercised in any case.
\1216 ministry, however, no longer felt
e need to control and plan the national
airport network and therefore failed to
use these limited powers to implement
some form of planned development. Few
applications for the establishment or ex-
tension of airport sites were refused. It
became easy and fashionable to estab-
lish a local airport and many local
authorities did just this. The ministry
was happy to be relieved of the respon-
sibility. Increasingly it saw its role as the
purely negative one of providing airports
for those main centres of population
whose needs were “not adequately met
by municipally owned and operated air-
ports” (Civil aerodromes and ground ser-
vices, memorandum 2, Ministry of Trans-
port and Civil Aviation, Select committee
on estimates 1955).

The growing municipalisation of the
nation’s airports culminated in the 1961
white paper on Civil aerodromes and air
navigational services (Cmnd 1457, Aug-

ust 1961), which marked the final and
complete reversal of the 1945 policy of
state ownership of scheduled service air-
ports. The Conservative government de-
cided that henceforth airports should be
run as business enterprises without state
assistance or responsibility except for the
provision of “en route” services and also
navigational facilities at some of the
more important airports. The government
would divest itself of the 22 airports still
under Ministry of Aviation ownership.
It is significant that this decision came
shortly after the Civil Aviation (Licen-
sing) Act of 1960 which established the
Air Transport Licensing Board and
allowed the independent airlines much
greater freedom to compete on scheduled
services with BEA and BoOAc.

The white paper proposed that the four
principal international airports still un-
der ministry control, namely Heathrow,
Gatwick, Stansted and Prestwick should
be taken over by a public corporation.
The Airports Authority Act (1965)
created the British Airports Authority,
which took over these four airports on
1 April 1966. Its commencing capital
debt was set at £53 million.

The ministry still had under its aegis
seven airports serving primarily local
needs though their costs were met out of
general taxation. This was inequitable.
The majority of important provincial air-
ports were operated by local authorities
and the deficits met out of rates. There-
fore people in these areas were paying
for airports both as ratepayers and as
tax payers. The government hoped that
the relevant local authorities would take
over the ownership and responsibility of
these seven airports. If this was done the
airports could be better planned in rela-
ion to local needs and resources. The
government was, however, prepared to
give some financial assistance to local
authorities if the costs of running an air-
port placed too heavy a burden on their
ratepayers and if the “aerodrome in ques-
tion is regarded as one of the limited
number indispensable to the national
transport system” (Civil aerodromes and
air navigational services. Cmnd 1457,
1961). To date, of the seven airports,




Blackpool, Cardiff and Glasgow have
been handed over to local authorities,
and Aberdeen, Belfast, Bournemouth and
Edinburgh remain with the Board of
Trade.

A third group of airports comprised the
nine airports in the highlands and islands
of Scotland whose continued operation
was essential to the economy and social
welfare of the areas they served even
though they were unlikely ever to pay
their way. The Exchequer would con-
tinue to subsidise these airports, but they
could be managed as one unit and the
government hoped to find an agent to
do this on its behalf. Similar proposals
were made for the two airports in the
fourth group, those at Lands End and
the Isles of Scilly. These two are now
operated by BEA Helicopters Ltd. But the
idea of finding an agent for the high-
land and island airports has been aban-
doned.

administrative chaos

As all pretences of planning were pro-
gressively abandoned the system of own-
ership and management of airports be-
came increasingly confused and complex.
In 1945 the Labour government promised
order. Today there is chaos.

Most civil airports are owned by local
authorities although some, such as Bel-
fast, Aberdeen or Bournemouth (Hurn)
are owned and operated by the Board of
Trade. A few such as Southampton
(Eastleigh), Exeter and Lydd are run as
private business ventures, and a smaller
group, which includes Chester (Hawar-
den) and Hull (Brough) airports, are
operated by aircraft manufacturing com-
panies. Surprisingly, two or three Minis-
try of Defence airfields are also used for
scheduled air services. Newquay (St.
Mawgan) airport is one of these. Finally,
a public corporation, euphemistically
called the British Airports Authority,
owns that rather curious group of air-
ports, three in London and Prestwick in
Scotland. It may with the consent of the
President of the Board of Trade ‘“pro-
vide or assume the management of any

aerodrome in Great Britain”.
seems likely that it will take over Edin-
burgh (Turnhouse) airport and perhaps
even Bournemouth (Hurn) thus creating
an even more irrational grouping of air-
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ports. The “social service” airports havea |

variegated system of ownership. Most of
those in Scotland are run by the Board
of Trade and one or two by other De-
partments. The Navy operates Macri-
hanish, which serves Campbeltown. But,
as we have seen, a BEA subsidiary runs
the heliports serving the Scilly Isles.

Even among local authority airports
there is considerable diversity in the
form of ownership. Many are owned by
a single local authority, a town or county
council, while others are owned by con-
sortia of local authorities. Thus the East
Midlands airport at Castle Donnington
is jointly operated by the county coun-
cils of Derbyshire, Nottinghamshire and
Leicesershire, and the town councils of
Derby and Nottingham, while Eldom
airport, a tenth of whose traffic origin-
ates in the East Midlands, is the sole
concern of Birmingham Corporation.

Such a complex and diverse system of
ownership cannot but create confusion
and local rivalries. There is no machin-
ery for co-ordination, no plan or frame-
work within which separate airport
authorities can plan their own develop-
ment in the knowledge that their fore-
casts and expectations will not be upset
by unexpected developments at neigh-
bouring airports. On the contrary, airport
owners enjoy almost complete freedom
of action, especially if they do not need
government aid. To attract the traffic
upon which their revenue and prestige
depend, they try to outdo each other in
the facilities they provide. This is both
costly and wasteful.

Even attempts at regional co-operation
are doomed to failure. There are manv
instances of this. In the North East
almost £1 million has been spent by the
local authorities concerned on buying
and developing Tees-side airport. Less
than 35 miles away another £21 million
has been spent on the recent improve-
ments at Newcastle (Woolsington) airport




These developments are quite unco-ord-
inated and each may jeopardise the other.
Yet efforts to establish a single elected
body to run the airports have been re-
buffed in Tees-side. Even the Northern
Economic Planning Council’s proposed
regional co-ordinating committee, on
which the airport committees of Wool-
sington, Tees-side and Crosby (Carlisle)
would be represented, has so far failed
to get off the ground (Challenge of the
changing north, HMso 1966). In the West
Midlands the rivalry between Birming-
ham and Coventry airports has become
legendary. Coventry Corporation grimly
hang on to a costly and little used airport
(17,000 passengers in 1966) in the hope
that one day it may be officially desig-
nated as the West Midlands airport.
They seem unaware that no one today
has the authority to do this.

Apart from the airport owners them-
selves, many other authorities are in-
volved directly or indirectly in airport
development. The Air Transport Licen-
sing Board’s decisions are critical for in-
dividual airports, yet it cannot take ac-
count of this since its primary concern
is the economic regulation of air trans-
port services.

The Board of Trade owns airports and
negotiates international traffic rights, but
it also provides en route navigational
services and navigational facilities at
many airports. The 1961 white paper
proposed that these services should be
financially self supporting (Civil aero-
dromes and air navigational services,
Cmnd 1457, August 1961). No charge
has yet been levied for the en route ser-
vices and the deficit on these amounted
to £8 million in 1965-66. The recent re-
port of the Public Accounts Committee
recommended that these costs should be
met by those who make use of the ser-
vices. In order to meet the costs of navi-
gational facilities at airports, a naviga-
tional services charge was imposed in
November 1964 on top of the normal
landing charges. As a result landing
charges in the United Kingdom are
among the highest in the world and ad-
versely affect the development of air ser-
vices, particularly domestic ones. By its

charging policy on navigational services
the Board of Trade directly influences
airport growth.

Other complexities exist. There are six
“advisory committees for civil aviation”
whose function is to advise the Air
Transport Licensing Board on matters
affecting air services within their areas.
Such committees exist for Scotland,
Wales, Northern Ireland, the North, the
North West and the West Midlands. For
some reason they do not cover the whole
country. Their functions seem to clash
with those of the Regional Economic
Planning Councils, which have responsi-
bility for airports and air services in
their regions.

Finally, air transport requirements often
conflict with military needs. In such cases
the latter always seem to have priority
though detailed analysis is precluded on
“security” grounds. The siting of the
“third” London airport provided several
instances of a conflict between civil and
military needs. Several possible sites were
unacceptable because they would have
involved the closure of Shoeburyness fir-
ing range. The Ministry of Defence
claimed that resiting it, if a suitable site
could be found, would cost £25 million.
This astronomical figure could not be
challenged or explained in detail to the
public. Similarly, the Silverstone site
would render eight important RAF and
USAF airfields “‘effectively unusable” for
military flying and the cost of replacing
them might reach £100 million. Other
parts of the country have also had such
difficulties in developing airports.

haphazard pattern of
airports

As a result of these administrative com-
plexities and divided responsibilities, air-
port development since the war has been
determined not by a central plan but by
the actions and plans of numerous and
often conflicting interests. Individual air-
lines, both state owned and private, the
Ministry of Aviation and now the Board
of Trade, the Ministry of Defence, the
Air Transport Licensing Board, various
local and regional bodies, aircraft manu-




tacturing firms and other private firms,
have all had a hand in the development
of our airports. With no central plan or
Government policy to guide or control
them they have established an airport
pattern which is haphazard and piece-
meal. Areas such as East Anglia or North
Wales have no airports with scheduled
services, while in others too many air-
ports compete for the limited flights
available. The South West has three air-
ports, Exeter, Newquay and Plymouth,
but none of them has adequate services.
In winter two of them have no sched-
uled fights at all, while in summer they
each have only a handful of flights each
day. If all flights were concentrated in
one regional airport better facilities and
services could surely be provided for the
people of the South West.

Hampshire amply illustrates the prob-
lems in an unplanned network. It can
boast of having three airports all in close
proximity, at Bournemouth (Hurn),
Southampton (Eastleigh) and Portsmouth.
In 1965 Hurn was the major airport of
the three and handled 208,000 passen-
gers. But during 1965 Eastleigh, which is
privately owned, was extensively modern-
ised and improved and a new concrete
runway laid down. Consequently most of
the airlines previously using Hurn trans-
ferred their services to Eastleigh. Hurn
now lies almost unused by scheduled ser-
vices and the Board of Trade are hav-
ing difficuity in finding someone to take
it off their hands. If Hurn or Ports-
mouth were to provide even better facili-
ties than those available at Eastleigh
they would win back most of the traffic.
This may well happen for the South
Hampshire study, prepared by Colin
Buchanan and partners (July 1967) de-
clared that the airport at Eastleigh
“should not be retained in its present
position”. Clearly this -kind of airport
competition is wasteful of the nation’s
resources. South Hampshire should be
served by one suitably planned and
located airport.

Even in areas with well developed air
services problems of co-ordination exist.
In the South East, the British Airports
Authority may integrate the development

of Heathrow, Gatwick and Stansted, but
what can it do about Luton, which the
Air Transport Licensing Board has
“designated” as a London airport and
upon which Luton Corporation has spent
nearly £1 million in recent years. And
then there is Southend, which in 1966
handled nearly 600,000 passengers, and
Manston and Lydd and Lympne. Can
all these be allowed to develop inde-
pendently at the whim of their owners
even though they all serve the same area?
In the Midlands, Birmingham and Cov-
entry airports are within 20 minutes
drive of each other and there is a new
airport at Castle Donnington less than an
hour’s drive from either. Wolverhampton
and Stafford, to the north of Birming-
ham, are also considering the possibility
of scheduled services from their airports.
Who is to stop them?

Scotland also has problems. Prestwick
has traditionally been considered as the
international airport for Glasgow and
the rest of Scotland, but it has virtually
no domestic services. Glasgow is 50 min-
utes away by road and a fast rail link
is only now being planned. But Glasgow
Corporation has a new airport of its own
at Abbotsinch, which is costing almost £5
million. In April 1966 the Minister of
Aviation gave assurances to the Prest-
wick Airport Development Association
that Abbotsinch would be used “prim-
arily for short haul and medium haul
services” (Flight International, 21 April
1966). But the Board of Trade does not
have the power to enforce such an assur-
ance, especially since Glasgow Corpora-
tion is determined to develop a wide
range of international services from
Abbotsinch. As a result bitter and costly
rivalry is developing between the two
airports. Ironically, Government funds
have been invested in both. Prestwick
belonged to the Ministry of Aviation
until taken over by the British Airports
Authority in April 1966, while the Board
of Trade has met a large part of the
capital expenditure needed for Abbots-
inch. The situation will become even
more complex and irrational if, as now
seems likely, the British Airports Author-
ity also takes over Edinburgh (Turn-
house) airport.




2. the need for a national

airport plan

We are now entering a period during
which the pressures for the establishment
of new airports will intensify. It is there-
fore imperative to understand why a
national airport plan is very urgently
needed.

scarce resources

In the first place airports require large
amounts of capital and large areas of
land. It is essential to consider these as
scarce resources and to avoid over in-
vestment or misinvestment. This can
only be done by co-ordinating the de-
velopment of airports not only within
the same region, but also within neigh-
bouring regions and the country as a
whole. Airports should be developed not
to compete but to complement each other
in the range of services they provide. We
have noted above the ease with which
new airports could and still can be estab-
lished. This together with an absence of
control over most existing airports in-
evitably leads to a proliferation of air-
ports in some areas and a shortage in
others where the local authorities lack
initiative or financial resources. To avoid
misinvestment airports must fit into an
interlocking national pattern and their
location and level of development will
be affected by their position in that pat-
tern. As far as this country is concerned
this pattern, this co-ordination must be
on a national scale.

The capital sums required are enormous,
especially if they have to be met by local
authorities. The extension of Manches-
ter’s runway from 7,900 ft. to 9,000 ft.
1s costing £1.5 million, while a short dis-
stance away Liverpool’s current expan-
sion is absorbing over £3 million. De-
velopments costing £5.9 million are being
planned for Edinburgh’s Turnhouse air-
port. Nationally these sums add up to a
hefty annual investment in airports. The
written down value of the capital in-
vested in airports must be of the order
of £300 million or more. No one knows,
for no check is kept.

The investments involved are large, both
in terms of capital and land, and the

risks of misinvestment are equally large
if development is not co-ordinated.

The question of land use planning is also
very critical. There is a need to safe-
guard large areas of land for airport re-
quirements which may not be imminent
and also to prevent the building of arti-
ficial obstructions which may at some
future date create safety hazards. With
the tendency for major airports to move
away from built up areas such planning
controls may well need to be exercised
over land which is in a different admin-
istrative unit than the one which will be
primarily served by the airport. Thus air-
port planning needs to be carried out
well in advance of market developments
and the zoning of land must be co-or-
dinated over a wide area.

high operating costs

Airports are costly to build, but also
expensive to operate. Few show a profit
on their operations. The BAA’s four air-
ports collectively showed a profit of
£2.76 million in 1966-67 after interest
charges of £2.8 million. But both Gat-
wick and Stansted make substantial
losses. Southend airport made a profit of
£112,000 last year, which is the equiva-
lent of a 3d rate and Manchester (Ring-
way) paid £108,000 into the city’s rate
fund out of its profits for 1965-66. The
only other airports with scheduled ser-
vices which seem to be profitable are
Gloucester (Staverton) and Glasgow
(Abbotsinch) which is expected to show
a small profit after its first year of oper-
ations which ended on 2 May 1967.

These airports are the exceptions. Most
airports make substantial losses which
are met either out of rates or out of
taxes if they are owned by the Board of
Trade. In 1966-67 the three Midland air-
ports together had a total deficit of
£390,000 after meeting all capital charges.
Coventry ratepayers had to meet a de-
ficit of £62,000 for their airport at Bagin-
ton. This represents a subsidy of £3 13s
for each air passenger who used the air-
port. At the East Midlands airport of
Castle Donnington the deficit was




£232,000 or £1 16s. per passenger, and at
Elmdon (Birmingham) £96,000, or a little
under four shillings per passenger. Simi-
lar losses are made at most airports. The
few airports still owned by the Board of
Trade made a loss of £473,000 in
1965-66 (Trading accounts and balance
sheets 1965-66, HMS0). This figure ex-
cludes the airports subsequently taken
over by the British Airports Authority.

There is little likelihood that the situa-
tion will improve for most airports,
especially the larger ones, are currently
undertaking or planning major and costly
developments. Manchester airport needs
to spend “several million pounds” dur-
ing the next few years, while Birming-
ham’s five stage expansion plan will cost
£2.6 million. Developments like these
will dramatically increase the annual
capital redemption charges which have to
be met by each airport. Even those air-
ports, such as Manchester or the London
airports, currently profitable, may find
their profits falling or vanishing alto-
gether.

Landing charges provide the main source
of revenue, and this will increase as
traffic grows. But the growth in revenue
is unlikely to off set the increased bur-
den of capital charges. The situation is
aggravated because local jealousies and
rivalries cause neighbouring airports to
engage in costly competition. Instead of
trying to complement each other, each
tries to provide newer and better facili-
ties so as to attract traffic away from the
other. And as traffic is diluted between
several airports the chances of profita-
bility are reduced.

If we plan and rationalise our airports
as an integrated network these losses
 can and should be reduced.

quality of service

More airports does not mean better ser-
vice for the passenger. On the contrary,
the use of two or more airports in the
same area by scheduled operators tends
in many instances to decrease the range
and frequency of services and to increase

the costs of air transport. For the air-
lines, more airports mean collectively
higher station costs and probably lower
aircraft and crew utilisation. Conversely,
if services are concentrated on one air-
port, schedules and frequencies may be
improved and better and larger aircraft
used. In short, there are operational dis-
advantages in spreading air services over
too many airports and the passenger is
worse off. This is a problem in the South
West and elsewhere.

developments in other

sectors

It is essential that the provision of air-
ports should be closely related to the
future air transport requirements of the
areas they are to serve. But these require-
ments are affected not only by locally
generated decisions and developments.
Increasingly they will depend on plans
made and decisions taken at the regional
and more especially the national level.
At the moment decisions on airport in- |
vestment are taken locally, but many of
the factors which are of primary im-
portance in the generation of air travel
and air freight depend on national poli-
cies. Such is the case with the migration
of population, the re-distribution of in-
dustry, the rate of economic growth and
of exports and so on. It is important that
an airport should neither fall behind nor
greatly overtake the requirements of its
hinterland. For this to be so its develop-
ment must be closely related to develop-
ments at the national level. This can
only be done through a body which looks
at air transport needs at such a level
rather than at a purely local level. This
does not directly raise questions of own-
ership and control. In the first instance
all that is required is a framework or
plan within which individual airports
can grow in pace with both local and
national needs.

This is particularly important in relation
to developments in the other transport
media. What thought have individual air-
ports given to the long term implications
of the electrification of the Midland
Region or the “second” Beeching Plan
or the channel tunnel? Ideally. the loca-




tion and planning of airports should be
considered in the context of a wider na-
tional transport plan or policy. Even
without such an overall transport plan,
the planning of .airports at a national
level is becoming increasingly urgent be-
cause of nationally planned developments
in other transport fields, in railways and
highways especially. But the present offi-
cial attitude is characterised by the July
1966 white paper on Transport policy,
which mentions air transport only inci-
dentally. This attitude arises directly out
of the peculiar division of ministerial
responsibilities. Air transport has never
really been considered as part of the
general transport industry of the coun-
try. It is not surprising, therefore, that
when the Ministry of Aviation was dis-
solved in 1966 its airport functions were
taken over, not by the Ministry of Trans-
port, but by the Board of Trade.

co-ordination with air

services

A national airport plan is also needed
to ensure greater co-ordination between
airport development and the provision
of air services. At the moment, local
authorities or private firms may spend
large sums of money in improving the
facilities of the airport they administer.
But there is no guarantee that there will
be any corresponding improvement in the
level of air services operated out of that
airport. This will depend partly on the
route policies of individual airlines and
partly on decisions taken by the Air
Transport Licensing Board (ATLB) or the
President of the Board of Trade. An air-
line may well be prepared to begin a
new service or to improve an existing
one, but may have its application to do
so rejected by the Licensing Board. Con-
versely, once a licence has been granted
there is no certainty that a service will
be maintained, thus leaving the airport
authorities with no certainty of the level
of future operations.

Unlike the Civil Aeronautics Board in
the United States, the ATLB has only
limited powers to ensure that minimum
frequencies are operated or that the
licence is used at all. It has only re-

cently begun to use these powers by
making a ‘“use it or lose it” proviso on
many of the licences it has granted. But
it has been powerless to stop airlines
arbitrarily withdrawing their services as
BKS did in October 1966, when they with-
drew their scheduled operations from
Tees-side airport. They were the main
operator at the airport and their with-
drawal jeopardised the large sums in-
vested by the local authorities.

The present system of route licensing
has other drawbacks. The ATLB does not
appear to work on caselaw and many of
its decisions are contradictory or inex-
plicable (K. M. Gwilliam, “The regula-
tion of air transport”, Yorkshire bulletin
of economic and social research, May
1966). When Bks withdrew their London-
Tees-side service, the new licence was
granted to Autair, which operates from
Luton, rather than to one of the air-
lines based on Heathrow, even though it
was shown that much of the traffic on
the route was transiting on to interna-
tional flights at Heathrow.

Airlines may appeal against a licensing
decision to the President of the Board of
Trade who appoints a commissioner to
hear the appeal and to make recommend-
ations. But the final decision rests with
the President of the Board of Trade and
in several cases he has disagreed with
his own commissioner’s recommendation.
Thus there may be three stages of de-
cision making before a licence is granted
or more if a re-hearing is ordered. This
happened with the rival applications of
Cambrian and British Eagle for a Liver-
pool Paris service which were made in
the autumn of 1965. They went through
the whole process twice: hearing, appeal
to the commissioner, Board of Trade
decision, re-hearing, new appeal and fin-
ally on 19 July 1967 a final Board of
Trade decision. Not only is all this costly
but such a system of licensing is far from
conducive for the long term planning
either of air services or airports. The in-
dustry itself is sick with uncertainty.
While the ATLB is concerned with the
economic regulation of air services, it is
the Board of Trade which manages
Britain’s traffic rights on international
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routes. The President of the Board of
Trade can direct the ATLB to refuse a
licence application if he thinks it will
cause problems over traffic rights or, in
some cases where a licence has been
granted, the Board may be unable or
unwilling to negotiate the necessary traf-
fic rights with the country concerned. All
this further increases uncertainty and
makes co-ordination between the de-
velopment of airports and the provision
of air services even more difficult.

The independent inquiry into the British
air transport industry, announced by
Douglas Jay when President of the Board
of Trade, on 26 July, will look into “the
methods of regulating competition and
of licensing currently employed”. It is
to be hoped that the inquiry will make
proposals which, if accepted by the Gov-
ernment, will bring greater security and
certainty to the airline industry. Yet it
is anomalous and unfortunate that air-
ports do not come within its terms of
reference. It is as if Dr. Beeching had
tried to “reshape the railways” without
considering railway stations.

technological change

Finally, it is important to remember that
air transport is characterised by unusu-
ally rapid technological advances un-
matched by any other transport mode.
The supply conditions of air transport
change rapidly and often induce equally
rapid change in the nature and volume
of demand. There is a very real danger
that facilities which involve large long
term investments may become obsolete
in a relatively short time. Individual air-
ports should be planning ten, fifteen or
twenty years ahead and as far as possible
should phase their development plans so
that they can be adapted to changes in
the requirements of the aircraft opera-
tors. But what effect will the supersonics
or the hovercraft or the “jumbo jets” or
some other development have on the air
route pattern and the location and nature
of airports? How many city councils
have even considered the possibility of
setting aside land near the centre of their
cities for the future use of vertical take

off aircraft? These questions are too big!
for most individual airport authorities |
They do not have the resources to tackle}
them. It would be a further function of|
a national airport plan to ensure that|
airport development took account of]
future technological and operational ad-|
vances in the provision of air services. |

recommendations ‘
At a time when air transport is booming
and when numerous local interests and|
pressure groups are campaigning for}
more new airports, the dangers inherent|
in the present unplanned system multiply. |
A Labour government seriously intent
on optimising the allocation of the na-|
tion’s resources cannot allow this to con-
tinue. The role of air transport in the
economy must be appreciated. Our air- |
ports must be planned as part of our
transport infrastructure and integrated in-
to regional and national economic plans. |
But there is neither the conceptual frame- |
work nor the administrative machinery
to do this. Airport development has be-
come a “free for all” in which each
locality tries, according to its initiative
and resources, to expand its own airport
without regard to the actions or hopes
of neighbouring airports or to any na-
tional plan for airport development.

The need is two fold. Firstly we must
establish a national airport plan based
on a spatial analysis of the demand for
air transport. If this were related to tech-
nical innovations in air transport and
to other transport developments it would
minimise the risk of misinvestment. Most
important, such a plan would allow air-
port development and the provision of
air services to be fully co-ordinated.
The second and more difficult task is to
create the administrative framework
within which the national airport plan
could be realised. The highly sophisti-
cated and integrated planning which
must be envisaged would require funda-
mental changes both in political attitudes
and the administrative structure. The
role and powers of the various authori-
ties, public and private, involved in the
provision of airports and air services
must be carefully re-appraised.




t is easy enough to state the need for a
\ational airport plan. A wealth of evid-
:nce points to such a necessity. It is not
0 easy to outline the principles upon
vhich such a plan should be based, for
ittle thought has been given to this in
his country. Basically airport planning
nvolves, or should involve, three pro-
sesses.

. The future demand for air transport
and the airport facilities which will be
required to meet it, must be forecasted.

2. The technical characteristics of air-
ports and air services and the effect
which they may have on airport loca-
tion and development must be considered.

3. Airports and air services must be co-
ordinated with other sectors of the
economy.

The goal to be kept in mind throughout
is to minimise the risks of misinvestment
while ensuring that air services in differ-
ent parts of the country meet local needs.
Although it is beyond the scope of this
pamphlet to present a detailed national
airport plan, it is possible to outline the
various stages involved and the criteria
fwhich must play a part.

|
' forecasting regional air
transport requirements

The prediction of future levels of de-
mand for passenger and freight services
is central to any plan. But the levels of
demand will vary tremendously through-
out the country. The first priority then
is to forcast these regional variations.
For, it is on the basis of these regional
forecasts that existing airports should
be expanded and new ones should be
developed.

But predicting potential demand is
fraught with problems. To avoid them
most airport authorities do little more
, han extrapolate past traffic trends. But
how do you project past growth rates in
areas where there has been no air trans-
port? Or in areas where air transport has
been held back by inadequate airports
or air services? Airport planning must

3. the planning process

be based on future needs not on past
inadequacies.

The demand for air transport, like other
service industries, is determined by a
variety of demographic, social, econo-
mic and political factors. Research both
in the United States (John B. Lansing
and Dwight M. Blood, The changing
travel market, Institute for social re-
search, University of Michigan, March
1964) and in this country (Who travels
by air? Department of Transportation
and Environmental Planning, University
of Birmingham, 1967) has shown that
the demand for air services in an area
is directly related to such factors as the
size of the population and the degree of
urbanisation, disposable incomes, size of
families, the volume and nature of busi-
ness activity and trade, the economic
functions of the area and the degree of
surface competition. Regional variations
in these factors, and perhaps others, can
be used to forecast the potential demand
for air transport in each region. More-
over, as more and more sectors of our
economy are planned so it will become
easier to forecast changes in population
distribution or trade in any of the other
significant variables.

The critical stage will be to convert the
regional forecasts of these variables into
forecasts of air transport requirements.
Simple formula for doing this have
already been suggested (R. S. Doganis,
The implication of the demand for air
transport on airport planning for Eng-
land and Wales, unpublished). More
subtle and accurate methods can cer-
tainly be developed and one of the first
tasks of an airports planning authority
would be to do this.

Having forecast the total air transport
needs of each region or area, the next
stage would be to consider in broad
terms the nature of the traffic which
would be generated. What proportions
of it would be domestic, European,
North Atlantic or inter-continental? And
of the domestic how much would be for
London or for the summer holiday routes
to the Channel Islands and so on? This
breakdown of future traffic would deter-
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mine the type of airport and air service
facilities required in each region. But
the needs and developments of neigh-
bouring regions would be co-ordinated
and harmonised. For instance, three or
four regions may be served by one inter-
continental airport, but have smaller air-
ports of their own. In this way an inter-
locking and hierarchical network of air-
ports could be planned.

1. At the lowest level would be airports
in remote parts of the country where
the volume of air traffic will be very
low but where air transport provides an
essential “social service” linking these
remote areas to larger centres of popula-
tion and economic activity. Several such
airports will be needed in the highlands
and islands of Scotland, but there may
well be a few elsewhere too.

2. Over most of the country the lowest
tier will be the airports with purely do-
mestic services. A high proportion of
these will be highly seasonal cross-water
holiday services to the fringe of holiday
islands around our costs. There will also
be feeder services to the larger interna-
tional airports and to the main centres
of economic activity.

3. A smaller group of airports will, in
addition, have adequate services to the
more important European business and
holiday centres.

4. At the top of the hierarchy will be
three or four airports, more if necessary,
which will serve as the major air trans-
port centres in the country. They will
have good domestic and international
services and it is to these airports that
the supersonic aircraft and the jumbo jets
flying the long haul intercontinental
routes will come.

In some parts of the country the poten-
tial demand would be so low that the
establishment of an airport with sched-
uled services would seem quite unjusti-
fied. In others the demand may be such
as to create a need for two or more air-
ports. The above network relates to
scheduled service airports. But, in addi-
tion to these, there would be a network

of general aviation airports which would
handle private aircraft, air taxis and a
few larger charter aircraft. Such airports|
are an essential feature of air transport
and their development should be co-or-
dinated within the larger framework.

technical factors ‘
While the distribution of airports should
broadly reflect the spatial distribution:
of the demand for air services, the actual
sites will depend on the interaction of
several technical factors. Many of the
existing sites may not be ideal, yet they
cannot be abandoned because too much|
capital has been invested in them. How-
ever, technical considerations will deter-
mine the degree to which they can be
further developed. Thus the technical!
factors outlined below are significant]
criteria in airport planning both for the
siting of new airports and the expansion:
of existing ones.

From the passenger’s point of view the]
ideal location for an airport is one which/
minimises his journey time on the!
ground. This means that the airport
should be as near as possible to its major
catchment area(s). This requires either
physical proximity or the availability of]
fast surface access facilities. Proximity
to the catchment area, which in most
cases will mean a large town or conurba-
tion, must however be reconciled with
the noise problem. Noise is critical in
airport development, especially since.
with the growing day time congestion at
many large airports, the night hours are
increasingly used. Thus to reduce the
noise nuisance airports should not be
near built up areas. The importance of
ground journey time and noise as loca-|
tional factors was clearly illustrated in
the controversy over London’s “third”
airport.

The existing pattern of airports and of
air traffic lanes must also be taken intod
consideration. Air traffic from a new or
an expanding airport must not interfere
with the holding area of another airport
or with the flow of aircraft in air traffic
lanes. Airports should not be so close
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1s to adversely influence their respective
-apacities because of air traffic control
Loroblems. If this happens, two airports
n relatively close proximity may have
10 greater capacity than one. The air
raffic lanes over South East England and
‘he holding areas for Heathrow and Gat-
wvick placed severe limitations on the
sossible sites for a further major airport
n the London area. Clearly airport de-
velopment must be closely attuned to
air traffic control problems and to pos-
'sible changes and improvements in pro-

‘| cedures.
A There are numerous physical factors
which also play a part: temperatures,

Jwinds, visibility, the availability of firm,
| flat and well drained ground, and others.

Land is needed not only for the airport
itself, but also for housing and a host
of ancillary services and satellite indus-
tries which spring up around most large
airports. The runway approaches must
also be free of natural and artificial ob-
| structions so as to conform with air

| safety regulations.

| : .
' Finally, close attention must be paid to
| the technical and operational character-

istics of the aircraft which may be using

| each airport. The size and performance
| of the aircraft will determine the runway
| lengths and ground facilities required

and will also affect the noise levels pro-
duced. Technological advances in air
| transport are particularly rapid and due
allowance should be made for them. as
far as this is possible, for they may have
a dramatic effect on airport location.

Costs must also be considered. In broad
terms they will depend on the size of
the airport required and the kind of
facilities with which it will be equipped.
These will depend on the volume and
nature of the potential demand for air
transport. But for a given airport size
the costs of alternative sites will be deter-
mined by their various technical advan-
'§ages or disadvantages. A site which is
ideal from the air traffic control and
noise aspects and also has good weather
and ground conditions, might require the
construction of costly ground transit
facilities to the nearest large urban

centre. Or, as in the case of the proposed
development of a mammoth airport at
Sheppey, expensive engineering works
may be necessary if the subsoil is not
firm.

other sectors of the economy

The airport and air services develop-
ments foreseen in the national airport
plan must be closely co-ordinated with
developments and changes in other trans-
port media. Ideally this should be done
within the context of a national transport
plan. But failing this it is still possible to
ensure that airport developments take ac-
count of projected improvements and
investments in surface media, especially
on routes where these are likely to com-
pete with air services. At the same time,
improvements in surface transport can
help air transport by reducing the jour-
ney times to and from airports.

In addition, airport plans must form an
integral part of regional and national
economic planning. Airports must not,
as in the past, be planned in isolation.
While the demand for air transport is
determined by a variety of economic and
social variables, there is a two way pro-
cess at work. For air services may play
a significant role in stimulating certain
types of industry or tourism in unde-
veloped or depressed areas. They also
have a social value in maintaining easy
contact with remote areas.

Inevitably the question will arise as to
whether airports or air services in certain
parts of the country should be subsidised.
Such a problem may arise where air
transport though commercially not justi-
fiable, may be considered to have some
social value or may be needed to stimu-
late local employment and industry.
Clearly, the social cost benefit techniques
which have been developed and used for
road and railway transport should be
adapted and used to evaluate the net
benefits to the community, if any, from
such unprofitable airports and air ser-
vices. If the benefits prove great enough.
one could justifiably expect local or
central government to subsidise the pro-




vision of air services In certain parts o
the country. This could be done either
by grants to the airports to enable the

to reduce landing fees or by direct sut

sidy to the airline operator. The prin
ciple has after all already been accepte

for surface transport in the July 1966
white paper on Transport policy

systems analysis

I'he authority concerned with the na
tional airport plan would have to recon
cile two sets of criteria. On the one hand
the general location of the nation’s air
ports should be closely related to the
potential demand for air transport in
different parts of the country. On the
other, the actual sites would be largely
determined by the interaction of techni
cal and economic considerations. To
complicate matters the two sets of cri
teria are closely interwoven and ofter
contradictory. Thus while noise and air
traffiic control requirements may mear
siting an airport an hour away from a
large conurbation, the lengthy groun-
journey involved may choke off the de
mand for air services to such an extent
that the airport is no longer required

But how can one reconcile so many com
plex and interrelated variables and pro
duce a national airport plan? Only somt
form of systems analysis would enable
us to do this. Systems analysis techniques
have already been partially tried out for
urport planning. For example, Unite
Airlines in the United States developed a
systems model several years ago to simu
late the operations of a large
Report of the second simulation sym
American Institute of Industrial
1959)

{

1rport

pOSIiUM

Engineers

It is not difficult to conceive of the air
ports in this country together making up
a "system”. This system would consist
of a set of objects, both physical, such
as runways, navigational facilities and
terminals, and abstract such as profit
evels or policy. Relationships
would exist between various objects and
their attributes 'he system operates
within an environment made up of fac

social

tors which cannot be controlled by the
managers of the system. Such factors In

population distribution, climatic
phenomena, consumer tastes and the
availability of land. The system would
adapt itself to environmental changes In
a way which would best suit the purposes
for which the system was designed. Hay

ing conceptualised the system, the next
step would be to build a model to simu-
late the real world. While it would not
exactly reproduce the real world it would
reduce the complexities of airport plan

ning to manageable proportions

clude

I'he airports planning authority will also
have to face up to the errors of the past
A national airports plan cannot be estab-
lished in a vacuum. Many airports al
ready exist in which large capital sums
have been invested. In most cases it
would be economically unjustifiable to
ibandon them for sites which might be
technically preferable. Therefore, the
final airport plan will be a compromise
Jut if based on the criteria outlined
above, it should enable us to minimise
the effect of past mistakes and maximise
future opportunities

Sceptics might argue that the planning
processes which have been suggested are
too complex and involve too many un
known variables. This may well be true
But they represent an ideal and, basically
a long term approach to airport plan
ning. The above outline is tentative and
may well have to be changed in the light
of experience. But the need for a national
urport plan remains unchanged. And
even in the short run, before going
through the complex processes suggested,
in  airports planning authority could
bring about real improvements by ration
alising the present pattern of airports and
air services

ADMINISTERING
THE PLAN

l'he administrative structure within |
which airports have grown since the war
has made any kind of co-ordination or
planning virtually impossible. This ad
ministrative structure must be changed
Until this is done attempts at planning




J‘{ our airports have little hope of success.
! The Government should consider three
| alternatives.
I

the US model

One would be a system similar to the
‘one in the United States where a national
airport plan is enforced through control
of Federal aid. A five year airport plan,
prepared by the Federal Aviation
Agency, appears annually. Almost every
town and community which already has
or is deemed to justify the construction
of an airport is listed. Certain develop-
‘ments are recommended for each one
during the five year period. The Federal
government will generally provide 50 per
cent of the cost of non-revenue produc-
ing projects, but the remainder must be
met by the local authorities. The critical
factor is that acceptance of Federal aid
'means that an airport’s future develop-
ment must be restricted within the level
established by the national airport plan.

This system of airport planning is worthy
of consideration because it is already in
operation. But it is only partially success-
ful. This is because many smaller towns
unable to meet their share of the capital
costs have forfeited Federal aid, while
several large airports have opted out of
the aid programme in order not to have
their expansion restricted in any way.
Nevertheless, the national airport plan
does provide a framework for the orderly
development of the vast majority of air-
ports. It also has the advantage of allow-
ing the ownership and operation of in-
dividual airports to remain in the hands
of local authorities and agencies. A simi-
lar but modified system might be applied
in this country.

a single tier authority

Another possibility would be for a public
corporation, similar to the British Air-
ports Authority, to take over and oper-
ate the major provincial airports. Second-
ary airports, providing largely feeder
services to the major centres, together
with a small range of summer holiday
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services, could still be owned and oper-
ated by their existing owners. But their
development would have to be strictly
within the limits laid down by the na-
tional airport plan. The British Airports
Authority is already vested with the legal
authority to acquire and operate more
airports, so this system could be brought
into being relatively quickly. However,
it would meet strong opposition from
many local authorities which have spent
considerable effort and money in de-
veloping their airports. Not only would
they be loath to give up their airports,
but they would also fear that a British
Airports Authority would tend to favour
the London airports and one or two of
the largest provincial airports and dis-
criminate against the smaller ones. These
fears would increase if the British Air-
ports Authority was also the body re-
sponsible for the national airport plan.

a two tier authority

To allay these fears and to ensure con-
tinued local participation and involve-
ment in airport development the better
solution may well be a two tier adminis-
trative structure similar to the one re-
cently proposed for the ports (Transport
policy, Cmnd 3057, July 1966). A na-
tional airports authority would be the
main planning and policy making agency
and would be responsible for the de-
velopment of the national airport plan.
It would also be responsible for the
selection of particular airports and pro-
jects for development, the policy on land-
ing and other charges, and the relation-
ship of the airport plan to national plans
for transport and the economy as a
whole. The airports would be adminis-
tered by regional airport authorities
who would have considerable inde-
pendence within the guide lines laid
down by the national airport plan. Own-
ership of individual airports would re-
main unchanged though the local auth-
orities responsible for the airports in
each region would be represented on the
regional airport authority. Such a struc-
ture would allow for close co-ordination
with other sectors of the economy both
at regional and national level.
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This two-tier structure appears to have
many advantages, but all three alterna-
tive proposals should be fully considered
before a decision is made. The financial
arrangements, in particular, should be
carefully looked into. Finance is the
critical issue upon which the final solu-
tion of this problem hinges. The capital
sums - involved in airport development
are very large and will tend to increase.
Debt servicing will become a growing
burden for local authorities. If they are
expected to bear this burden they will
want to maintain control of their air-
ports. Equally, if central government fin-
ancing increases the Exchequer might
want tighter control. The other critical
issue is whether the national planning
authority should also be vested with
direct control or ownership of the air-
ports.

conclusion

Whatever the solution decided upon
there must be a central body with no
vested interests of its own and with suffi-
cient direct or indirect authority to en-
force the national airport plan. Such a
plan should ideally be part of a wider
national transport policy or plan. The
plan would aim at the co-ordinated de-
velopment of both airports and air ser-
vices, so that in each part of the country
airport facilities and the air services
available would be sufficient to meet
local requirements, if these could be met
without undue financial losses. Thus this
central planning body must closely co-
ordinate its functions with those of the
route licensing authority (at present the
Air Transport Licensing Board) or must
itself be that authority. In either case,
the route licensing authority should have
considerably greater powers than those
currently exercised by the Air Transport
Licensing Board. In particular, airlines
should be prevented from arbitrarily
withdrawing services before their licence
for that route had expired and the licen-
sing authority should have power to
direct airlines fo operate certain routes
which they may not have applied for.

The pamphlet has aimed to show that

a national airport plan is urgently re-
quired and that such a plan cannot be
enforced within the present complex
structure of airport ownership and re-
sponsibility. In recent years new plan-
ning bodies have been created both at
the national and regional level and there
is now an urgent need to consider where
and how a national airports authority .
and plan would fit into the new adminis-
trative hjerarchies which are being
created.
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