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MICHAEL JEFFREY PYM

THE IMPLEMENTATION OF SUSTAINABLE DEVELOPMENT:
A CASE STUDY OF THE GREAT NORTH FOREST

MASTER OF ARTS
JUNE 1999
ABSTRACT

This thesis reveals a number of difficulties for accountability in
the partnership approach adopted in the implementation of sustainable
development in the UK, and argues that these have serious implications
for the success of such programmes.

Environmental policy has grown in importance in recent decades and
this has led to the emergence of the sustainable development concept
which attempts to encourage economic growth along a less environmentally
damaging path. There is, however, no consensus about how sustainable
development can be achieved and views vary from the use of market forces
to reliance on participation by communities. Therefore, understanding how
sustainable development can be realised 1s best approached through
examination of practical implementation. For this, the Great North Forest
Project, one of twelve Community Forests currently being established
around England, has been chosen as a sultable case study.

At the Project's core 1s a formal organisation which merges into
a more diffuse, wider network encompassing the many partners with an
interest in the Project. The public sector has a major role in the
Project but the resulting partnership arrangement 1s complex and
confusing. Moreover, public sector accountability becomes more critical
yet is diminished by the close working relationship between public,
private and voluntary sectors.

Managerial accountability is emphasised in the Project but close
scrutiny reveals that its application is troublesome because of the
multiple objectives and numerous participants. Information quality and
information flow are poor, with the consequence that apparent success
tends to be overblown, public cost underestimated, and value for money
not properly attended to. Furthermore, the suitability of the
organisation may not be adequately considered because accountability
arrangements tend to concentrate attention on objectives. This thesis
suggests that this may have serious implications for the successful
achievement of sustainable development elsewhere; 1t alsoc stimulates
doubts about the implementation of other programmes involving complex

partnership arrangements.
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PREFACE

Much of the research for this thesis was undertaken between the
Summer of 1994 and Spring 1996. However, serious illness then made
continuation impossible and work was suspended for two years to be
finally completed a year later in Summer 1999. Considerable effort has
been made to ensure that this inconvenient intermission has not adversely
effected the final thesis, but if any discontinuity is apparent to the
reader, this preface ensures that the reason may be understood.

The research is based upon documents published by a wide range of
bodies participating in the Great North Forest Project and publicly
available. However, access was given to a number of internal documents
which, for one reason or another, could only be inspected on request.
Substantial use was also made of interviews with members of the Great
North Forest's Members Steering Group and Chief Officer Groups, conducted
in 1995 and 1996. These interviews were open ended and, to encourage
interviewees to be as frank as possible, it was agreed that their
comments would be 'off the record'. Consequently, views expressed in the
text have been attributed to individuals 1in a general way to avoid
placing them 1in an awkward or embarrassing position. Where necessary,
correspondence with members and officers of relevant public bodies and
other organisations helped to clarify matters and to elicit information

not available in documentary form.
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THE ENVIRONMENT,
SUSTAINABLE DEVELOPMENT
AND
THE GREAT NORTH FOREST



1.1. INTRODUCTION

There is a growing tendency for the administration of public policy
in the United Kingdom and elsewhere to be undertaken less by clearly
defined and hierarchical organisations and more by, what are best
described as, complex organisations. These organisations are flexible,
decentralised, have multiple aims and include many groups contributing
to decision making and participating in implementation.' Arguably, they
are ideally suited to expansive areas of policy like the environment and,
specifically, the vital matter of implementing sustainable development.
It is unfortunate, then, that the more complex organisations become, the
more difficult it is to identify and enforce responsibility; yet the more
important it is to do so.

This thesis reflects upon the affinity between the implementation
of sustainable development and the nature of complex organisations. Some
important features of complex organisations are then examined through a
study of a specific sustainable development initiative, the Great North
Forest (GNF) Project which is currently underway in the north-east of
England. The crucial role of the public sector in implementing
sustainable development is central to the study. However, the public
sector bodies involved in this Project are many and frequently distant
from central and local government. They also work in partnership with
numerous participating private and voluntary sector bodies and the
complexity of this arrangement has serious implications for
accountability. The study raises questions about contemporary views of
accountability and the difficulties presented by complex organisations,
which are of fundamental importance to the success of sustainable
development. The implementation of public policies for the environment
has attracted little academic attention; it is therefore hoped that the
findings of this study may advance the understanding of this significant

and growing area in public administration.

1.2. THE ENVIRONMENT

The term 'environment' has become something of a commonplace in the

' This term has most recently been used by Mark Bovens to describe a wide variety of public and private
organisations that have emerged over recent years. The orgamisations described here are but a part of
the larger gqroup of complex organisations described by Bovens. The Quest for Responsibility:
Accountability and Citizenship in Complex Organisations, (Cambridge: Cambridge University Press, 1998),
pp.10-11.
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last quarter of the 20th Century, leading to a neglect in attention to
its meaning. At its simplest, the environment refers to the objects or
region surrounding something, coming, as 1t does, from the 01d French
'‘environner', meaning 'to surround'. In the context used here, it could
be taken to refer to man's natural surroundings. Arguably however, 'there
is no such thing as "nature" unmeditated by human beings, and therefore
no great difference between the urban environment and the environment
created by farmed land or deforestation': all environments are the result
of the economic and social relations that underlie them.’ So the term
environment can refer to man's natural surroundings, if any such thing
still exists; but may include the built environment, that 1is the
buildings and other edifices that man has constructed; and the cultural
environment, the less obvious of man's constructs like social, economic
and political systems, even religion.’ The environment, in conclusion,
is an 111 defined term: it is simply 'where we all live', but clearly it
'does not exist as a sphere separate from human actions, ambitions, and
needs'.’

Concern about environmental degradation is not new. It is claimed,
for example, that Britain had the earliest piece of environmental
regulation in the form of a decree, issued by Edward I in 1273,
prohibiting the burning of sea coal. By the 17th Century, such was the
air pollution of the City of London that the diarist John Evelyn was
moved to write:

...her iphabitants breathe nothing bot an impure and [thick] Mist, accompanied with a

fuliginons and filthy vaponr, which renders them obnoxious to a thomsand inconveniences,

corrupting the Lungs and discarding the emtire habit of their Bodies; so that Catarrs

Phthisicks, Coughs and consumptions rage mere in this ome (City, than in the whole Earth

* fthis, as Andrew Dobson points ont, is predominantly a socialist arqument which sees social relations
and the capitalist mode of production as responsible for any particular enviromsent, although the
argument applies more genmerally. See Green Political Thought, 2nd Edition, (London: Romtledge, 1995),
p.175.

 David Pearce, Anil Markandya & Edward B.Barbier, for example, include matural, built and cultural

environments under the umbrella term 'environment'. See their Blueprint for a Green Ecomomy, (London:
Earthscan, 1989}, p.2.

* fThe World Commission on Environment and Development (WCED), Our Common Future, (Oxford: Oxford

University Press, 1987}, Foreword by Gro Rarlem Brundtland, p.xi.
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besides.’
However, it was the Industrial Revolution, 'by far the most important
movement in social history since the Saxon conquest', as G.M.Trevelyan
put it earlier this century,® which did so much to increase the degree
of environmental degradation, particularly pollution, and ushered in the
modern practice of legislating against the worst excesses of human
activity.” Broadly speaking, what has developed over the last century
and a half is a complex regulatory system which can roughly be divided
into two groups. First, the regulation of emissions into the environment
(the air, land, seas and rivers), which are dealt with through the
pollution control system. Secondly, the conflicts arising from the
competing demands of development and conservation, resolved through the
land use planning system.®

In recent years, however, the environment has taken on a new
importance. The focus of environmental concern now centres around the
fear of a rise in global temperatures caused primarily by the emission
of carbon dioxzide from the burning of fossil fuels since the beginning
of the Industrial Revolution. 'A few years ago', began a 1990 report by
the Institute of Terrestrial Ecology, 'the notion that man could warm the
earth by ©producing greenhouse gases was treated with some
scepticism...Today, almost everybody is familiar with the notion, and
most scientists accept that some warming will occur'.’ The fear of
global warming has served to stimulate new thinking about the
environment. It is now appreciated that knowledge of the environment 1is

best acquired 'not by the isolated examination of the parts of the system

* John Bvelyn quoted in Derek Wall, Green History, (London: Routledge, 1994), p.45.

® G.M.Trevelyan, Bnqlish Social History: A Survey of Six Centuries, Chaucer to Queen Victoria, [1941],
{London: Penguin, 1986), p.386.

" The main measures introduced since 1853 are given in Robert Garmer, Environmental Politics, (Hemel
Hempstead: Prentice Hall/Harvester Wheatsheaf, I996), pp.88-89.

® Garner suggests this approach as a means of understanding the regulatory system. Ibid., p.89.

° Institute of Terrestrial Bcology, The Greenhouse Bffect and Terrestrial Ecosystems of the UK, (London:
HMS0, 1990), Preface by M.G.R.Cannell & M.D.Cooper (Eds), p.5.
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but by examining the way in which these parts interact', or

0

holistically.'® This view has also influenced thinking about how the
environment can be protected and preserved in the face of man's desire
for continued economic growth, resulting in the idea of sustainable

development.

1.3. SUSTAINABLE DEVELOPMENT

The term sustainable development originated in the report of the
World Commission on Environment and Development (WCED) entitled 'Our
Common Future', published in 1987, and now generally referred to as the
Brundtland Report, after the Norwegian Chairwoman Gro Harlem Brundtland.
In what has become a classic statement, the Report defines sustainable
development as 'development that meets the needs of the present without
compromising the ability of future generations to meet their own
needs'.'' However, despite the apparent simplicity of this statement,
sustainable development, as Sir Crispin Tickell recently observed, 'has
been variously understood and interpreted. It is not so much an idea as
a convoy of ideas, and all single definitions have proved defective in
one way or another'.'’

Ideas like sustainable development undoubtedly arise from a belief
that mankind is demanding too much of his environment: the finite
resources of Earth cannot be equated with the infinite demands of man.
This is not a novel concern and, in the mid-19th Century, John Stuart
Mill expressed similar fears. He hoped for a 'stationary state' in man's
affairs, saying:

If the earth must lose that qreat portion of its pleasantness which it owes to things that the

unlimited increase of wealth and population would extirpate from it, for the mere purpose of

enabling it to support a larger, but not a better or happier population, I sincerely hope, for

the sake of posterity, that they will be content to be stationary, long before necessity

'® Dobson, for example, says that 'This act of synthesis, and the language of linkage and reciprocity
in which it is expressed, is often handily collected in the term "holisa®'. Green Political Thought,
(1995}, p.39.

' WCED, OQur Common Future, (1987), p.43.

'? British Government Panel on Sustainable Development, First Report, (London: DoB, January 1995), p.3.
Pearce, Markandya & Barbier also make the point, quoting a 'Gallery of Definitions' of sustainable
development in Blueprint for a Green Economy, (1989), pp.173-185,

14



coapels them to it.'>
However, far from being stationary, the core of sustalnable development
lies in an attempt to compromise the demands of economic development and
growth with protection of the environment. As Frances Cairncross, has
pointed out: 'Its virtue is that 1t allows people to think of
compromises: of ways to temper growth, without sacrificing it
entirely'.' Therefore, in sustainable development is an acceptance that
growth will continue, but a simultaneous belief that its effect on the
environment can be minimised if the right path of development is chosen:
'technology and social organisation can be both managed and improved to
make way for a new era of economic growth', says the Brundtland Report,
for example.’®

Since 1987, sustainable development has risen in popularity and
gathered widespread support. This is attested to by the support given to
Agenda 21, one of the main products of the UN Conference on Environment
and Development, held in Rio de Janerio in 1992, Agenda 21, it is said,
'forms the general guiding document for pursuing sustainable development
and initiates significant institutional change'.'® The Agenda 21
document 1s lengthy, running to some 40 chapters, but its main
recommendation was for 'participatory and community-based approaches' for
achieving sustainable development combined with an acceptance of 'market
principles'.'” The, so-called, Earth Summit was held some time after the
establishment of the UK's Community Forest policy; however, Agenda 21 is
an important document for understanding the thinking behind current

approaches to sustainable development.

1.4. REALISING SUSTAINABLE DEVELOPMENT
No single defining principle exists for the realisation of

13

John Stnart Mill, Principles of Political Ecomomy with some applications to Social Philosophy,
[1848], New Impression Edited with an introduction by Sir W.J.Ashley, (London: Longmans, 1920}, pp.750-
751,

14

Prances Cairncross, Costing the Barth, (London: The Economist, 1991), p.15.

'> WCED, Qur Common Future, (1987}, p.8.

16

Michael Grabb, Mathias Koch, Abby Mumson, Francis Sullivan & Koy Thomson, The Earth Sumeit
Agreements: A Guide and Assessment, (London: Earthscam, 1993), p.xiii.

17

Ibid., p.zv.
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sustainable development, but that there are economic, political and

social, and institutional dimensions is generally acknowledged.

ECONOMIC MEASURES

Environmental issues, like those of pollution or conflicts between
growth and conservation, are often explained in economic terms. The
environment is made up of what economists would call public goods'® (the
air, seas, a peaceful place, a beautiful vista, for example) and
therefore no market exists for their exchange. Consequently, the full
social costs of consuming environmental goods are not always taken into
account, and they are prone to overuse. For example, a company may
discharge polluting effluent from a production process into the air or
sea at little or no cost to the company, but at considerable cost to the
local community who breathe the foul air or fish the polluted sea.'’
Sustainable development can also be viewed in economic terms and,
arguably, 1its realisation would follow from correcting the market
failures associated with consumption of environmental goods. In the above
example, the material used in the production process could be taxed to
encourage the company to move to cleaner production processes.
Alternatively, the company might be required to purchase pollution
permits to allow the production process to be continued but at increased
cost. Either way, the private costs of the process are brought closer to
the social costs. The use of these economic instruments is the focus of
the, so-called, Pearce Report prepared for the Department of the
Environment (DoE) in 1989°°, and this is echoed in the UK Government's
wWhite Paper on the environment published in 1990.°'

'®  Briefly, public goods have three defining characteristics: first, they yield 'non-rivalrous'

consumption, that is, no person can be deprived of their use by consuaption by another person. Secondly,
they are 'non-excludable' so that no person can be excluded from using them, and, finally, they are
frequently 'non-rejectable', that is, individuals cannot abstain from using them.

*? A fuller discussion of the ecomomic approach to emvironmental problems is given in the articles
entitled 'Pollution', by R.Levacic, and 'Comservation', by R.Shone, in Peter Jobnson & Barry Thomas
(Eds), Economic Perspectives on Key Issmes, (Oxford: Phillip Allen, 1985), pp.56-89.

20

Pearce, Markandya, & Barbier, Blueprint for a Green Econmcay, (1989}, Note 1, p.171.

2! 'In the Government's view, market mechanisms offer a more efficient and flexible response to

environmental issues, both old and new'. DoE, This Common Inheritance: Britain's Environmentai Strateqy,
[Cm.1200), (London: HMSO, 1990), para.l.28, p.l4.
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POLITICAL AND SOCIAL MEASURES

In contrast to the Pearce Report, the slightly earlier Brundtland
Report tended to place more emphasis on the political and social aspects
of implementing sustainable development. Admittedly the World Commission
ensured that its terms of reference were broadly drawn and the role of
institutions in the process was discussed at length. However, the Report
does make great play of the need for 'equitable opportunities for all',
'education', and 'greater public participation' in the decision making
process.?’ Moreover, the Commission considered participation from a wide
range of groups in society - public bodies, private organisations,
voluntary groups (or non-governmental bodies) and the community at large
- to be necessary for achieving sustainable development.?’® This
sentiment is echoed in the UK Government's environmental White Paper”’
where it is combined with market methods.

The extension of thinking about sustainable development beyond the
economic should be no surprise. The environment, as a public good, is,
after all, also common property. Moreover, the nature of such 'common'
goods intuitively suggests that their maintenance is a concern for the
community as a whole. Perhaps fortuitously, the rise of sustainable
development has coincided with a resurgence of interest in the idea of

23 Community

'community' more generally, vague though that term may be.
has particular resonance in the environmental movement since it has been
a traditional response to environmental threats, as Jonathon Porritt and
David Winner point out:

Time after time, local groups have emerged to fight local campaigns to stop a section of urban

motorway, to save a few acres of woodland or to stop an industrial plant threatening their

2 WCED, Our Common Future, (1987), pp.44,46 & 63,

23 Ibid., p.326.
24 'The responsibility for our environment is shared. It is not the duty for Government alome. It is
an obligation on us all. We set out...how everyone can help and what everyome can do - business,
government (central anmd local), schools, voluntary bodies and individuals'. DoE, This Comaon
Inheritance, (1990), para.1.38, p.l6.

25 there are real problems in defining a community as Nelson W.Polsby pointed out in 'The Study of
Community Power' in David L.Stills (Ed), International Encyclopedia of the Social Sciences, {London:
Macmillan & Free Press, 1968), p.157. More recently, Hugh Butcher has said that community 'is onme of
those "hoorah" words that seems to emcourage warm and positive feelings at the expense of precise and
peaningful amalysis'. See Hugh Butcher, A.Glen, P.Henderson & J.Smith (Eds), Community and Public
Policy, (London: Pluto Press, 1993), p.3.

17



comaunity. *®
Moreover, comparison has recently been made between the restoration of
civic virtues and protection of the environment in the way that they both
concern 'duties that lay moral claims on us from which we derive no
immediate benefit or even long-term payoff'.?’ Community has also become
a concept popular in the UK as a means of implementing a wide range of
policies. The most notable of these is perhaps Community Care, but the
prefix 'community' is now quite common throughout the public policy
spectrum.z8 However, community 1s an echo of past ideas about how
society should be formulated which stretches back to Aristotle and the
ancient Greeks. Earlier this Century Mary Parker Follett based her New
State upon community, saying:

Qur vital relation to the Infinite consists of our capacity...to bring forth a gromp idea, to

create a common life. But we have at present no machinery for a constructive life. The

organisation of neighbourhood groups will give us this machinmery.*’
Community is also seen as something of an antidote to the narrow market
orlentated individualism of the neo-liberal state,” and, perhaps
because of the decline of many social structures from church to corner
shop, there has been renewed interest in the idea of 'communitarianism'

in recent years.®

2% Jonmathon Porritt & David Winmer, The Coming of the Greens, (London: Fontama, 1988), p.17.

27 pmitai Etzioni, The Spirit of Community: Rights, Responsibilities and the Communitarian Aqenda,

(London: Barper Collins, 1993), p.44.

% Por example, five such public policy illustrations are given in Butcher, Glen, Henderson & Smith

(Eds) Community and Public Policy, (1993), pp.5-11.

2% Mary Parker Follett, The New State: Group Organisation, the solution of Popular Government, [1918],
(Gloucester, Mass: Peter Smith, 1965), p.4.

3% Raymond Plant comments, for ezample, that 'Hegel, T.H.Green, Bosanquet, Tawney, Raymond Williams and
Robert Paul Wolf have all in different ways invoked the ideal of community as a way of trying to
combat...[the] baneful features of liberal society, so modern communitarian thought is not really new’'.
Modern Political Thought, (Oxford: Blackwell, 1991), p.325.

3! According to Simon Caney, communitarianism can be characterised as follows: 'First, communitarians
pake descriptive claims about the nature and essence of persons, argeing that individuals are social
creatures whose identity is shaped by their community...Secondly, communitarians make normative claims
and defend the value of community, public participation and civic virtue,..Thirdly, commpnitarians make
a meta-ethical claim about the status of political principles...arguing that correct values for a given
community are those that accord with the shared values of that community'. See 'Liberalism and
Communitarianism: a Misconceived Debate', Political Studies, Vol.XL, (1992), pp.273-274.
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THE ROLE OF INSTITUTIONS

The final point to make about the realisation of sustainable
development concerns the role of institutions in the process. The most
important institutions are those of government; as Calrncross points out,
‘environmental policy is inevitably interventionist. Without government

2 Moreover,

intervention, the environment cannot be fully protected'.’
the role of national governments 1in sustainable development 1is
comprehensive because no other institution or body has the authority to
regulate or administer economic incentives in the way that governments
can. Furthermore, if social and political factors are considered, then
governments must also be involved in improving education, widening
democracy and encouraging community action in the pursuit of sustainable
development. Governments are, therefore, crucial to the realisation of
sustainable development and their role is nothing if not complex, due to
the wide range of functions that they need to perform.

The complexity of the government's role is augmented by the
expansive nature of the environment itself. It is curious in its breadth,
and environmental policy overlaps every other policy area, making it

difficult to compartmentalize.?®’

In the UK until recently, a department
existed expressly for the protection of the environment, that was the
DoE.** However, ‘'environmental issues cut across the established
structures of Whitehall'®®, making the DoE a particularly good example
of the practical difficulties of allocating functions to government

departments.’’

Environmental policy and particularly sustainable
development are therefore frequently administered by many departments of
government and other public bodies, all contributing in their own

particular way to the whole.

32 (airncross, Costing the Earth, (1991), p.18.

33 John McCormick, British Politics and the Envirooment, (London: Earthscam, 1991), p.14.

34

In 1997 the DoE was brought together with the Department of Transport and Regional Government Offices
to for the Department of the Environment, Transport and the Regions (DETR).

33 John Bradbeer, 'Environmental Policy: Past and Puture Agendas', in Stephen P.Savage, Rob Atkimson
& Lynton Robbins (Eds), Public Policy in Britain, (London: Macmillan, 1994), p.116.

3¢ The practical difficulties of allocating functions to departments were famously noted by Charles

H.Wilson in his lecture delivered at the 24th Haldane Memorial Lecture in 1956, entitled 'Baldane and
the Machinery of Governeent'. See p.17 in particular.
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In addition to this lateral complexity, environmental policy is
complicated in two other respects. First, the idea of sustainable
development has a social dimension associated with community and, as with
the environment, has geographical connotations of localness. Moreover,
in administrative terms in the UK, it has been observed that the
'‘responsibility for meaningful action to protect and improve the
environment seems to have been devolved to a large extent to local
councils and communities'.?’ Thus a vertical dimension of complexity
also exists because responsibilities for the environment, and therefore
sustainable development, reside at the level of both central and local
government.

Secondly, 1t must be recognised that in the British system of
government, there exists a wide range of administrative bodies which
cannot be neatly categorised as departments of state or as local
government. These are 'government-created and semi-private organisations
which are both distinct from, but usually relate to, either central
government departments or local authorities' and are generally referred

*®* The most obvious amongst these bodies are

to as 'quasi-government'.
quasi-autonomous non-governmental organisations (QUANGOs) or, more
correctly, non-departmental public bodies (NDPBs), and these will be
discussed more fully later.’” However, since the launch of the Next
Steps initiative in 1988, the administrative map has been complicated
still further by the separation of administrative functions of many
departments from the policy centre to produce a new group of
organisations known as Agencles. As will become apparent during the
course of this thesis, the responsibility for implementing sustainable
development policies like the GNF, frequently lies with the wide range

of quasi-governmental organisations which operate at arm's length from

37 Ren Peattie & Gareth Hall, 'The Greening of Local Government: A Survey', Local Government Studies,
(1994}, Vol.20, No.3, p.482.

3% John Greenwood & David Wilson, Public Administration in Britain Today, 2nd Edition, (London: Unwin
Hyman, 1989), p.209.

3% the terminology to describe these bodies is signally complex and unsatisfactory. This has been noted
on numerous occasions and many efforts have been made to clear the matter up. However, as Grant Jordan
points out: 'There is no simple (or reliable) guide. The problem is not only nomenclature, however, but
delimiting these categories - howsoever they are labelled'. See his The British Administrative System:
Principles Versus Practice, (London: Routledge, 1994}, p.33. See also Anthony Barker (Ed), Quangos in
Britain: Government and the Networks of Policy-Making, (London: Macmillan, 1982).
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the democratically accountable bodies of central or local government.
In conclusion, the role of government institutions in pursuing
sustainable development 1s both substantial and complex. They carry the
responsibility for selecting, establishing, enforcing and administering
a wide range of regulatory and economic instruments in the environmental
field. Moreover, such is the complex nature of environmental policy that
considerable coordination - between departments of state, local
authorities, agencies and quasi-autonomous bodies - is required for the
successful implementation of sustainable development policy. The study
of the organisations responsible for the coordination of these many and
varled bodies 1is crucial. However, it is the difficulties of
accountability in such a complex arrangement that are of most interest
since accountability is dispersed among many public sector bodies often
operating at a distance from central and local government. Moreover,
accountability becomes more important and complicated because the public
sector is increasingly operating in close partnership with private and

voluntary sector groups which have their own interests to pursue.

1.5. THE COMMUNITY FOREST POLICY AND THE GREAT NORTH FOREST

The UK's forest and woodland cover stands at around 10%, low by
European standards, but a considerable improvement on the mere 5% that
existed at the turn of the century. This dramatic increase in tree cover
is mainly the result of large scale afforestation undertaken for
strategic reasons after World Wars I and II by the Forestry Commission
(FC). In 1990, 43% of the forest area of the UK remained in public hands
with the remainder being privately owned. At 28%, a high proportion is
composed of broadleaf stands with a rotation age of around 120 years; the
remainder being more rapidly maturing conifers. Total domestic production

meets only about 15% of total domestic consumption.®’

MULTIPURPOSE FORESTRY
The strategic imperative for expanding forestry in the UK has
declined in importance in the last fifty years. Forestry is now seen in

a broader context; as multipurpose, with a wide range of objectives and

“° Figures from Kullervo Knusela, Buropean Porest Institute Research Report 1: Porest Resources in

Burope 1950-1990, (Cambridge: Cambridge University Press, 1994), p.57.
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not dissimilar to the medieval view.®’

That national forestry policy
should be based on multiple objectives was a recommendation made by the
Countryside Commission (CC) in a major statement on the future of
forestry in the UK published in 1987. In the CC's view, the objectives
of forestry should be to produce a national supply of timber as a raw
material and as a source of energy; offer an alternative to agricultural
use of land; contribute to rural employment either in timber industries
or through associated recreation developments; create attractive sites
for public enjoyment; enhance the natural beauty of the countryside; and
create wildlife habitats. 'In future', said the statement, 'all forestry
proposals should aim to fulfil in different measures all of these
objectives'.*’

In addition to the purposes noted above, forestry is also seen to
have specific environmental benefits, as noted in the 1990 White Paper
on the environment:

Porests, woodlands and trees...provide one of the most effective ways by which carbon dioxide

can be absorbed from the atmosphere and stored for long periods of time. They also provide

timber which, if converted into durable products, can further prolong the storage process.‘’
Moreover, as the British Government Panel on Sustainable Development
commented: 'More clearly than in many other sectors of the economy,
forestry can demonstrate what is meant by sustainable development',®*
and, importantly, forestry represents a notable tool for controlling
atmospheric carbon dioxide levels which contribute to global warming
(although the role that a country like the UK can play is, admittedly,

small).

THE COMMUNITY FOREST POLICY
The creation of urban fringe or Community Forests (CFs) was one of

the multi-purpose forestry initiatives proposed by the CC in 1987 (the

% John Blunden & Nigel Curry point out the ease with which we forget the diversity of benefits derived
from medieval woodlands: 'The coppice stand system of management', they say, 'yielded everything from
walking sticks to house timbers, provided shelter for man and beast, fodder for domestic and game
animals, sporting opportunities, dosinant landscape features and a rich variety of habits for flora and
fauna'. A Puture for Our Countryside, (Oxford: Blackwell & The CC, 1988), pp.92.

2 ¢C, Porestry in the Countryside, [CCP 245], (Cheltenham: CC, 1987), paras.13-14, p.7.

*3 DoE, This Common Imheritance, (1990), para.7,25, p.100.
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British Government Panel on Sustainable Development, Second Report, January 1996, para.35, p.16.
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other being the creation of the National Forest in the Midlands):
We believe that a number of...forests adjacent to big cities would create a pleasant
environzent for the public to enjoy, and in doing so would be a means of restoring some
derelict land and managing other land of limited agricultuoral valve. The forests would provide
eaployment opportunities in associated recreational developments. They would, by enhancing the
environsent, make those areas better places in which people live and work. In the course of
time they would produce timber with a commercial value.*®
A feasibility study was undertaken in 1988 which satisfied the CC and FC
of the suitability of the CF initiative*® and, in 1989, a programme of
twelve CFs was launched jointly by the CC and FC.

The sites for the three 'lead projects' were Thames Chase, east of
London; The Forest of Mercia in south Staffordshire; and the Great North
Forest (GNF) in south Tyne and Wear and north-east Durham. The remaining
nine, in Cleveland, south Yorkshire, Merseyside, west Manchester, north
Nottingham, Bedford, south Hertfordshire, Swindon, and Bristol, were

*” The CFs vary in size from around

announced 1in 1991 (see Appendix 1).
9,000 to 92,000 hectares, an area totalling more than 450,000 hectares
or 'approximately 3.6% of all land in England, [and] equivalent to about
half the combined size of all the National Parks'.‘’ The CF programme
is now firmly established as part of the sustainable development

programme being pursued by the UK Government.

THE GREAT NORTH FOREST

The northern region of England has particular environmental
problems due to the large areas of derelict land which have been left
following the dramatic decline of heavy industry over the past few

9

decades.*’” It also has a very low proportion of land under forest or

3 (C, Forestry in the Countryside, (1987), para.77, p.23.

5 GNF, 'Members Steering Group Report', Amnex 1, 'Memorandum of Agreement for the Great North Forest
1993-96', (Chester-le-Street: Great North Porest, 21/10/92), para.2.6, p.2.

*7 GNF, Porest Plan, (Chester-le-Street: GNF, 1994), para.l.7, p.4.

8 ¢C, The Community Porest Unit, Community Porests - gqrowing from Vision to Reality, [CCP 412],
(London: CC, 1995}, para.l.15, p.4.

*? The Northern Region Councils Association commented in 1989 that: 'Since 1970, more than 200,000 jobs
have been lost in the shipbnilding, heavy engineering, and coal industries ir the Region. Such extensive
industrial restructoring has seem large plants aod tracts of land fall into disuse, often with
additional problems of chemical contamination or instability', Horthern Regqion of England: Report 1989,
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woodland - a mere 4% compared to 7% in the rest of England - because of

° Both of these

the industrial use of timber in the mining industry.’
problems are being tackled through afforestation schemes in the region
and the GNF will contribute towards this by increasing woodland cover
from 4% to around 30%’' over an area of approximately 175 square
kilometres (67.5 square miles)®’, as shown in Appendix 2. It is the
smallest Community Forest after Thames Chase and will take a period of
thirty to forty years to establish; however, the entire CF initiative is
expected to 'contribute significantly' towards increasing forest cover
to 15% in England by the year 2050.°%

The GNF was formally established in February 1990 as a partnership
between the CC, the FC, and five local authorities - Gateshead and South
Tyneside Metropolitan Borough Councils, City of Sunderland Council,
Chester-le-Street District Council and Durham County Council. These seven
bodies form the core of the organisation which has been established to
develop and implement the initiative, but the partnership has been

extended to include numerous other public, private and voluntary bodies.

1.6. OVERVIEW OF THESIS

In this chapter the concept of sustainable development and the
approaches towards its achievement have been introduced. Sustainable
development is a complex and relatively new area of environmental policy
which is being approached through community organisations but with due
regard to the market. The public sector has a critical role to play in
this process but is intended to work in partnership with the private and
voluntary sectors. However, the 1institutional arrangements are
complicated and this raises serious questions about accountability and
responsibility. The GNF, with its origins in the multipurpose forestry

strategy will serve as a case study for the implementation of sustainable

(Newcastle upon Tyne: Northern Region Councils Association, 1989), para.9.1, p.9.

3% See Northern Region Councils Association, Northern Region of Enqland: Profile 1992, (Newcastle upon
Tyne: Northern Region Copncils Association, 1992), para,2.3, p.3.

! GNP, Porest Advisory Forum Report, (Chester-le-Street: GNF, 26/7/94), para.4.

2 GNF, 'Memorandum of Agreement 1993-96', (21/10/92), para.3.2, p.3.

>3 CC, Position Statement: Sustaimability & the Countryside, [CCP 432], (Cheltenham: CC, 1993), p.6.
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development, providing an opportunity to explore the difficulties that
exist for its successful achievement.

Chapter Two examines the policy process which led to the emergence
of the Community Forest initiative in 1987. It considers the aims and
objectives of the programme, the participants, the instruments chosen for
its implementation and the organisational arrangements through which it
is being administered. Special consideration is given to the role of the
public sector in the initiative and attention is drawn to the particular
difficulties associated with responsibility and accountability.

In Chapter Three, the organisation established to implement the GNF
Project is explored in detail. Here the formal organisation - the Project
Team, and advisory and steering groups - is considered, together with the
wider organisation - businesses, voluntary and community groups, and
supporting public sector organisations. Attention 1s focused on
hierarchical control and the organisational lines of responsibility that
exist, to assess their value in ensuring the accountability of the
participating public bodies.

Chapter four examines the management of the GNF Project and the
progress made in its establishment since inception 1in 1990. The
achievements and difficulties identified in interview by those involved
in the Project are considered, and the success of the Project is
estimated from published data. The chapter focuses upon the managerial
methods of accountability which have replaced and supplemented more
traditional hierarchical systems. The difficulties of applying managerial
accountability in complex organisations like those found in the case
study are discussed and 1its value 1in ensuring public sector
accountability are assessed.

Finally, Chapter Five provides a summary of the important features
of this research. The combination of market methods with the community
in the partnership approach developed for the implementation of
sustainable development produces a complex pattern of organisation. These
organisations offer a higher degree of flexibility and responsiveness,
and they tend to rely 1less on hierarchy for control and more on
managerial methods. However, it 1s argued that managerial accountability
does not function well in such complicated arrangements. Success may be
overrated and cost underestimated as participating public bodies struggle

to meet the many objectives laid down for them. This raises particular
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concerns about the value for money obtained through ‘the' partnership
approach to the implementation of sustainable development, and may have
wider implications for the success of this important new area of public

policy.
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CHAPTER 2

THE
COMMUNITY FOREST
PROGRAMME



2.1. INTRODUCTION
According to David B.Truman: 'Predictions concerning the
consequences of given political activities are based upon conceptions of

the governmental process'.*

After examining the role of interest groups
in the formal institutions of government, Truman saw the process of
government 1n much the same way as Arthur F.Bentley had earlier this
century. Bentley observed that: 'All phenomena of government are
phenomena of groups pressing one another, forming one another, and
pushing out new groups and group representatives...to mediate the
adjustments'.®® The political process could, therefore, be attributed
to the constant interplay of group pressures with each group basing its
demands on a rational assessment of 1its own interests. The 'raw
materials' of any study of government, said Bentley, lie in the
activities of the concerned groups and the relationships which exist
between them: 'there are no political phenomena except group
phenomena'.’® The group approach is particularly relevant to the study
of the multipurpose forestry policy, because it evolved from the
interactions of many groups with disparate interests. Arguably, the
policy is a convenient solution to a set of difficulties rather than the
imposition of an ideological imperative, and the CF programme is simply
part of that broader policy.

The objective of this chapter is to 1llustrate the unusual
complexity of the CF programme. First, the process of group interaction
which led to the programme is examined through discussion of the relevant
debates about agriculture, forestry, planning and the environment.
Secondly, implementation 1s considered; the participating groups and
bodies are identified together with the aims and objectives of the
programme, and the instruments chosen to encourage participation. Special
attention 1s given to the many public sector organisations involved and

the vital role they have in promoting and steering the programme through

a mixture of economic instruments, advice, agreements and planning.

>4 David B.Trusan, The Governmental Process: Political Interests and Public Opinion, (New York: Alfred
A.Koopf, 1953), p.503.

5 Arthur F.Bentley, The Process of Government: A Study of Social Pressures, (Chicago: University of

Chicago Press, 1908), p.269.

56 Ibid., p.222.
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Concluding the chapter, the unusual way in which the participating groups
are brought together to develop each Forest is explained. The arrangement
centres around a formal organisation which is distant from both central
and local government, and involves the public sector working in close
partnership with private and voluntary groups. This presents particular
difficulties for public sector accountability and responsibility and

these are briefly reviewed.

2.2. THE DEVELOPMENT OF POLICY

The origins of the CF programme lie in a need to diversify rural
land use which emerged in the early 1980s. It 1is claimed that four
factors 'influenced the development of the CF concept and will affect its
evolution in future years'. These are agricultural change, forestry
policy, urban pressure and environmental awareness,’ and it 1s
convenient to use these four factors as a framework to discuss the

development of policy.

AGRICULTURAL CHANGE

The dominant force in shaping agriculture in Europe over the last
40 years has been the Common Agricultural Policy (CAP). Established in
the shadow of World War Two as a means of uniting those nations committed
to a common market in Europe, 1its objectives, defined by the Treaty of
Rome, were 'to increase agricultural productivity...; thus to ensure a
fair standard of living for the agricultural community...; to stabilise
markets...; to ensure the availability of supplies [and] to ensure that
supplies reach consumers at reasonable prices'.’® These objectives have
largely been attained: the European Union now enjoys self-sufficiency in
agriculture; incomes in the industry are higher than may have otherwise
been the case; technological changes have been introduced, significantly
increasing productivity; and a single and unified market in European

9

agriculture has resulted.’® However, despite its apparent success, the

7 GNP, Porest Plan, (1994), para.2.1, p.5.

% Article 39 of the Treaty of Rome, reprinted in K.R.Simmonds, European Treaties, (London: Sweet &
Mamwell, 1980).

% Valerio Lintner & Sonia Mazey, The European Community: Economic and Political Aspects, (London:
McGraw-Hill, 1991), pp.97-99.
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CAP has been criticised on a number of counts. First, it has led to over
production of some foodstuffs increasing the cost of price support,
storage and disposal of some goods which are often sold at a loss.
Secondly, the insecticides, herbicides and pesticides used in intensive
agricultural practices are claimed to be environmentally damaging,
ralsing concerns about the safety of foods produced in this way and the
impact on the land on which they are grown. Finally, the high level of
financial assistance given to the farming industry, through the price
support system and grants, runs counter to the principles of free trade
which are internationally supported through the General Agreement on
Tariffs and Trade (GATT) and similar agreements. As a consequence of
these criticisms a programme of reform of the CAP has been undertaken in
Europe in recent years.

According to the Commission of the European Communities, the first
modest action to curb agricultural overproduction occurred in 1979. Since
then, a variety of initiatives have been introduced to reduce production
and, since 1988, to contain the growth in European Union (EU) spending

¢ The removal of land from agricultural production is

on agriculture.
the main tool of CAP reform and there are two ways this is being
attempted in the UK. The first is the 'set-aside' policy introduced in
1988, which compensates farmers for land left fallow. This scheme has
been criticised, however, because 1t is seen as the virtual abandonment
of large parcels of land, and because publicly funding farmers to do
nothing is considered worse than paying them to overproduce. The scheme
is also prone to failure because it encourages farmers to 'set-aside'
poorer land and wuse compensation payments to finance increased
intensification of their remaining land, in order to maintain income."®’

An alternative to set-aside is the conversion of agricultural land
to forestry. This was seen as a solution to the problem of overproduction
as early as 1980 when the House of Lords Select Committee on the European

Communities suggested that surplus land should be turned over to

% Commission of the European Communities, Our Farming Future, (Luzembourg: Office for Official

Publications of the European Community, 1993), p.17.

' This problem, called 'slippage’, has been well documented in the USA and Germany according to Friends
of the Earth (FoE). Special Briefing, Set-Aside: Momey for Nothing, (London: FoE, 1992}, pp.2-3.

30



forestry.®? The role of forestry in the process of agricultural reform
grew in popularity and in 1986, for example, the Nature Conservancy
Council (NCC) noted that: 'There seems much merit...in the afforestation
of some lowland agricultural land, as an alternative to excess food
production'.®®> By 1987 the House of Commons Agriculture Committee was
giving the idea serious consideration and reported in 1990 that: 'We
concentrated our investigations on forestry as this had been identified
as the main alternative use for surplus agricultural land'.®*

Clearly, conversion of agricultural land to forestry offers a
practical response to many of the criticisms of the CAP. Forestry would
remove land from agricultural production, reducing output and the need
for high levels of financial support currently provided to the sector
through the CAP. In doing so, it is also hoped that many of the tensions
arising from the needs of farmers and the demands for conservation can
be ameliorated. The new CFs are part of this forestry programme although
they will not be large areas of continuous woodland, rather a mixed

landscape more akin to the medieval idea of forest.®’

The object of the
initiative with regard to farmers is to integrate woodland with
agriculture 'in a manner that encourages farmers and landowners to manage
their land for conservation, to meet the demand for increased recreation,

and to provide managed access to public open space'.®®

FORESTRY POLICY

Both the state and private forestry sectors in the UK underwent
considerable change during the 1980s and early 1990s. First, the state
sector was rationalised by the Conservative Government, beginning in 1981

with a programme of disposal of surplus FC land, intended to raise £84m

2 House of Lords Select Committee on the European Communities, 24th Report, EEC Forestry Policy,

[HL259], (London: HMS0, 4/11/80).
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NCC, Nature conservation and afforestation in Britain, (Peterborough: NCC, 1986), p.77.

4 House of Cozmons Agriculture Committee, Second Report, Land Use and Forestry, Vol.l, (London: HMSO,
10/1/90), paras.1-2, p.xi.

5 GNF, Forest Plan, (1994), p.3.

8¢ (C, Community Forest Unit, Farming in Community Forests: The opportumities and the bemefits, [CCP

4161, (London: CC, 1993), p.2.

31



for the Treasury.®’ However, forestry remained in difficulty and, in
1984, the Director General of the FC reported that the timber industry
was facing the worst trade recession since the 1930s, leaving the FC
unable to meet its 3% target rate of return, despite continued sales of
1and.®® Such a return was substantially lower than the 5% exzpected from
other public sector investments, moreover, it was estimated that the FC
was still costing £50 million a year in 1987.°%

Although much criticism was aimed at the costs involved 1n
maintaining a publicly funded forestry body, the FC was also condemned
for its poor environmental record. In an attempt to provide a strategic
reserve of softwood, it was claimed that large areas of countryside had
been despoiled by blanket afforestation which was not only harsh on the
eye but also inhospitable to wildlife and caused acidification of 1land
and water courses.’® It was argued that this costly and environmentally
damaging outcome was partly the result of the conflict between the FC's
dual roles as manager of the state's forests and as regulator for the
industry.”’ Separating these roles was recommended by the House of
Commons Agriculture Committee in 1990, and, in 1991 Robin Cutler, the
FC's Director General, announced that a new structure would be
established. The FC would be separated into 'the Forestry Authority, the
regulatory body that examines planting applications, and the Forestry
Enterprise, the nationalised industry which owns more than two million
acres of woodland all over the country and i1s responsible for promoting
planting in the private sector'.”’

Nevertheless, the question of privatising the FC remained and the

7 'Porestry Commission for sale', The Ecomomist, 15/2/85.

% Mr.Holmes, Director Gemeral of the FC. 18th Report from the Committee of Public Accounts, Session
1983-84, Quinquennial revaluation of assets and review of performance, Forestry Commission: The Forestry
Enterprise, [HC 265], (London: BMSO, 16/4/84), Para.1892 of minutes.

%% 'Coming up green', The Ecomomist, 12/12/87.

7% This is explained in some detail in the NCC's, Nature conservation and afforestation in Britain,

(1986).

71

Marion Shoard, 'Forests: profit with pleasure', The Times, 17/6/89.

72 Charles Clover, 'Forestry split will *balance rival needs®', The Daily Telegraph, 2/2/90.

73 Charles Clover, 'Forestry chief to split powers of Commission', The Daily Teleqraph, 4/4/91.
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Government set up the forestry review group in March 1993, in part to
look into the ‘'options for the ownership and management of Forestry
Commission woodlands'.”* Concluding in 1994, it announced that the
Forestry Commission should remain in the public sector. However, the
Secretary of State did announce the replacement of the Forest Enterprise
arm of the FC with 'a new trading body, established as a next steps
agency' which would still be part of the Forestry Commission, but would
'deal at arm's length with other parts of the commission'.”®

The second major change in forestry concerned economic incentives,
and the system of grants and taxation which encouraged the private sector
to undertake large scale conifer planting in environmentally sensitive
highland areas. The tax and grant system which existed to encourage the
planting of new forests by the private sector is a complex one. However,
in simple terms it allowed investors, particularly those paying the top
rate of tax, to purchase hill country through forestry companies. This
land was then cleared for planting, raising its value by 70-100%; planted
with conifers, attracting generous grants from the FC; and the expense
of this work off-set against tax. The woodland would then be sold after
about ten years with capital gains tax paid on the land but not on the
trees. Not only did this allow taxable income to be converted into
untaxed capital, but tax concessions weakened the ability of the FC to
control where trees were planted because owners often chose to forgo
grants to escape the need for the FC's permission to plant.76

The sale of FC land in the early 1980s found favour with some
conservationists for the increased supply of woodland that it provided
to the private sector, and the consequent reduction in the need for large
scale conifer planting elsewhere. However, this was undermined by the tax
and grant system which, by 1986, was under criticism by the NCC for the
automatic granting of tax relief for all planting, whether or not it had

" DoB, FC, MAFF, The Government's Response to the First Report from the House of Commons Select

Committee on the Environment, Forestry and the Environment, [Ca.2259], {London: H¥SG, June 1993), p.14,
Annex. Reply by Mr.lLang.

7> The 'Porestry Review' amnmounced by Ian Lamg, The Secretary of State for Scotland, to the Coamons.
Weekly Hansard (Commons), No.1663, (London: HMSO, 19/7/94), Col.171.

76 'Money that grows on trees', The Economist, 10/5/86, p.25. This article provides an explanation of
how the tax and grant system works and how it leads to poor planting decisions.
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been approved by the FC for grant-aid.’”’ There was also increasing
anxiety about the relationship between nature conservation and
afforestation, and the NCC Chairman wrote that 'we continue to be very
concerned...we believe that...new policies are required which reconcile
the economic and social objectives with those of nature conservation and

"® In addition to the conservation

amenity as harmoniously as possible'.
and environmental consequences of the government's tax policy on private
forestry, there remained the question of its cost. This was not thought
to be high, but figures of £10 to £15 million a year for tax relief and
£7 million a year for grants were suggested, although these amounts did

79

not include losses 1in capital gains tax.  The result was the abolition
of tax relief on forestry in the 1988 Budget with the removal of the
planting and management of commercial woodlands from the income tax
system.®®

Large scale conifer planting was found to be environmentally
damaging and contrary to the demands for conservation, and the production
of softwoods from conifers was uneconomic, providing a low return on
investment unless artificially supported. The environmental and economic
problems of large scale conifer forests, relevant to both the private and
state sectors, led to a belief that timber may not be the only objective
of forestry. It was recognised that financial returns could also come
from the use of forests for recreation and leisure pursuits - shooting
being perhaps the most obvious example. However, closely packed conifer
plantations in remote areas were not entirely appropriate to this use and
what was really needed was broadleaf woodlands closer to urban areas
where people could use them. Forestry policy, therefore, began to be
directed towards restoring existing woodland and encouraging planting Qf
new broadleaf woodlands with a multipurpose aim. In 1993 the shift in the
Government's forestry policy was clear and the FC claimed that: 'Forestry
is now entering a new phase in which increasing emphasis is placed on

social and environmental, as well as economic, benefits'. The CF

77

NCC, Natunre conmservation and afforestation, (1986), p.82.

7® William Wilkinson, NCC Chairman, Ibid., pp.4-5.
79

'Money that grows on trees', The Economist, 10/4/86, p.25.

89 Carol Perguson & Andrew Morgan, 'free-planting investment tax loophole is abolished', The Times,
16/3/88.

34



programme, said the FC, is one of the vehicles for encouraging new

woodlands close to areas of population.®

URBAN PRESSURE

The rural band surrounding towns and cities is an arena in which
several significant interest groups confront each other. These are land
investors, farmers, speculative housebuilders and conservationists, and
historically, according to Peter Ambrose, the often contradictory demands

It is the

of these four groups have been managed through planners.®

planning system involving this group and through which the expansion of
towns and cities is controlled, that is the focus of attention here.

Controlling the spread of towns and cities has long been a problem
for countries with a high urban population like England. The best known
solution is the Green Belt policy first enacted for London in the 1938
London County Council Green Belt Act, and extended to other 1local
planning authorities in the 1947 Town and Country Planning Act.®’
According to Nan Fairbrother, 'London's Green Belt was the prototype with
three stated purposes - to enclose the main built-up mass of London and
prevent further spread; to keep country towns beyond the Green Belt as
distinct and separate entities; [and] to preserve the fine countryside
of the Home Counties'.®*

The importance of the Green Belt cannot be overstated; however, it
is only one aspect of the planning system. Planning is primarily the
responsibility of local authorities whose 'Structure plans', 'Local
plans' and, in Metropolitan and London boroughs, 'unitary development
plans', identify areas for development and conservation, enabling the

% There have

process of development in any given area to be controlled.
been critics of the planning system and housebuilders in particular have
argued that the rate of release of land for housing has been slow,

raising the price of land for house building and forcing house prices to

81 FC, Porestry Policy for Great Britain, (Edinburgh: FC, 1993), pp.9 & 13.

Peter Ambrose, Whatever Happened to Plamning?, (London: Methuen, 1986), p.186.

3 Ibid., p.200.

Nan Fairbrother, New Lives, New Landscapes, (Harmondsworth: Penguin, 1972}, p.182.

Tony Byrne, Local Government in Britain, 4th Edition, (Harmondsworth: Penguin, 1986), p.65.
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arbitrarily high levels. However, since 1979 there has been a distinctive
move towards free market principles and a weakening of the planning
system.®®

Other social and economic changes have also affected the approach
to development in the urban fringe. A shift in attitudes and lifestyles,
together with technological improvements, has led to the redistribution
of employment and economic activity towards smaller towns and rural

7

areas.”” High technology industries like computing and information
technology are often built in more pleasant and cheaper greenfield areas.
The same is true for out-of-town superstores, and the offer of greenfield
sites 1s a major attraction for inward investors like foreign car
manufacturers. It is also true that the massive increase in car ownership
over recent years has made these new patterns of living more viable.
Arguably, however, there remains a disturbed landscape of industry
and urban-marginal farming around built-up areas 'like the pale fringe
round an ink spot on blotting paper'.®® The unbalanced development
pattern of the last two hundred years has meant that the 'pale fringe'
is at its most conspicuous around the industrial towns and cities, mainly
in the north of England, which grew up around the coal, steel and allied

9

heavy industries 1like shipbuilding.8 However, significant changes 1n
the structure of industry in the UK in recent decades has led to a
decline in manufacturing in these localities and the appearance of large
areas of derelict land on the margins of many towns and cities. In the
early 1970s, for example, as much as a quarter of all land was derelict
in some parts of the North, the North Midlands, and South Wales.’®’ The

picture was little changed a decade later when the North of England

86 John Bradbeer, for ezample, suggests that 'land use plamming...becase an early target for the
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87

Joho Blunden & Nigel Curry (Eds), The Changing Countryside, {London: Croom Helm, 1985), p.97. Also
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David Storey (Eds), Small Firms in Urban and Rural Locations, (London: Routledge, 1993), p.954-59.

8 This observation, made by Fairbrother, continues to be relevant, New Lives, (1972), p.190.

®° Ambrose, for example, says that urban/industrial qrowth resulted in 'the crowding of 30 to 40 % of
the population of Britain on the coalfield regions, which are something like 10% of the area'. Whatever
Happened to Plamning?, (1986), p.179.

¢ Fairbrother, New Lives, (1972), p.109.
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County Councils Association noted that there was as much derelict land
in the Region as there was in 1974.°"

Establishing woodland on the boundaries between town and country
to control urban expansion was suggested in the 1970s as a practical
application of the Green Belt policy. Nan Fairbrother, for example, made
the important point that 'trees commit the land to nothing: they save it
from casual development without sterilizing it for further use'.’® The
aims of multipurpose forestry and the CF initiative are perhaps a
reflection of this view, although in somewhat extended form. They offer
a variety of new opportunities to farmers, forestry interests and
conservationists, and will contribute to the restoration of derelict land

and increase tree cover.’’

In doing so, it is hoped that the new Forests
will 'improve an area's economic prospects by "greening" its image, help
to attract new investment and provide an attractive setting for a
thriving local economy'.’*

Despite the attempt to satisfy the many interests operating in the
urban fringe exhibited by multipurpose forestry policy and the CF
programme, some conflict, nevertheless, remains. One of the major uses
of the Forests 1s likely to be recreation and leisure pursuits,
particularly for the income that it can produce.’’ People in urban areas
commonly make use of the rural fringe for recreation and leisure, whether
it be formal activities like sports and other organised pursuits or

% pormal recreational use

informal ones like picknicking and walking.
of CF areas has raised concerns about a potential relaxation of planning
controls and increased development. The Avon Wildlife Trust, for example,
is concerned about breaches of planning regulations through the

manipulation of recreation and leisure proposals 'endors