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Abstract

Local authorities need to find more effective ways to involve stakeholders and
communities in decision-making since public acceptance of municipal waste
facilities is integral to delivering effective waste strategies. This study explores the
potential for adopting an analytical-deliberative process in a UK waste management
context. It addresses questions of perception, interests, the decision context, the
means of engagement and the necessary resources and capacity for adopting an
iterative decision process. A mixed methods approach was used to gather empirical
data through combined interviews and questionnaires with local authorities, waste
industry experts, government officials and regulators, environmental campai gners
and other community groups. The main output from the research is an empirical
framework which captures and builds on theories of public involvement and the
experiences of practitioners, and is intended to offer guidance for integrating analysis
and deliberation in different waste management situations. The framework includes
guidelines for greater inclusivity in decisions on contentious technologies or where

there are high levels of uncertainty regarding the outcome of decisions.

The empirical findings reveal that one of the more fundamental challenges to
adopting an analytical-deliberative process in a UK waste management context is
creating effective dialogue in a regulatory culture where participatory democracy is
not the dominant political ideology. This appears to be more significant at the
strategic planning level, where past institutional assumptions about public ignorance
and incompetence may still hold, posing important methodological challenges to
adopting analytical-deliberative processes. At the facility planning stage, there is
greater awareness (among local authorities) of the benefits of analytical-deliberative
structures. These benefits are associated with greater opportunities for trading-off
impacts to the local community, thus addressing concerns around perceptions of
social equity, fairness and legitimacy of the decision process. Overall, the research
reveals the importance of engaging different stakeholders early in the decision
process, specifically where issues are contentious or uncertain, to obtain a better

understanding of decision needs and establish appropriate rules for successful public

involvement.



Acknowledgements

Look at a stone cutter hammering away at [her] rock, perhaps a hundred
times without as much as a crack showing in it. Yet at the hundred-and-first
blow it will split in two, and I know it was not the last blow that did it, but
all that had gone before. ~ Jacob A. Riis

This is a fitting quotation that reflects what has been a long and arduous journey; a
steep learning curve that has taught me the ‘real’ meaning of commitment,
dedication and perseverance. It is important that I acknowledge the personal and
practical support of a number of people that have helped me along this journey. My
deepest gratitude is extended to my family for their love, encouragement and prayers
over the years, my supervisors for their help and guidance, my friends and
colleagues for their moral support and enlightening conversations about research,
and most importantly for the strength, courage and resilience gained through the

prayers of many and my faith in almighty God.

This thesis would not have been possible without the help, support and guidance of
my Director of Studies, Professor Tim Cooper, not to mention his advice and
meticulous scrutiny of the work, and more importantly, his friendship and patience
as both an academic advisor and colleague during the years we worked together on
an EPSRC project. The good advice, support and friendship of my second
supervisdr, Dr. Mike Heath, has been invaluable on both an academic and a personal
level, for which I am extremely grateful. I owe a depth of gratitude to Dr. Alan
Patterson for his guidance and support in reviewing the thesis. Additionally, the help
and guidance from Geoff Cartwright has been a valuable source of support during
the earlier years of the PhD programme.

There are numerous faculty staff at Sheffield Hallam University that have assisted
and encouraged me during the course of my studies. I am particularly grateful to Liz
Brearley, Gillian Taylor and Janet Cooper who have provided excellent logistical
support and dealt with hundreds of enquiries and assisted in resolving numerous

problems. A note of thanks is also extended to the faculty IT staff for their patience



and help with software and the occasional hardware problems. To the faculty, thank
you for the financial support that allowed me to conduct the fieldwork and facilitated

my participation in conferences in the UK and abroad.

I would like to thank John Barton at the University of Leeds whose passion for waste
management (and brilliance in the classroom) inspired and encouraged my interest in
the subject. The numerous tutors on the Social Science Research Methods
programme at Sheffield Hallam University who were instrumental in engaging my
interest and improving my skills in social research. I am particularly grateful to the
statisticians, Dr. Keith Jones and Martin Hyde, who reviewed my data analysis and
gave me helpful advice on refining the statistical work. Thank you to Dr. Nora
Mutalima, Dr. Joanne Luhrs, John Hayes and Andrew Garnett who read some of my
chapters and gave useful feedback on structure and style — it was much appreciated.
Additionally, I am grateful to the students whom I was privileged to teach at
Sheffield International College and Sheffield Hallam University and from whom I

have learnt a lot.

The information gathered and used in this research was provided by numerous
organisations and individuals that participated in interviews and responded to
questionnaires. I am very grateful to all participants but I would particularly like to
thank the Local Authority Research Council Initiative, the Chartered Institution of
Wastes Management and Warrington Borough Council for issuing notices about the
questionnaire and boosting the response rate from local authorities, key stakeholders
and citizen groups. I would also like to say a special thank you to Dialogue by

Design and PPS for providing reports of their public engagement activities in the
UK.

My graduate studies would not have been the same without the support from my
dear friends Elsa, Wanda, Corinne, Rachel, Carmen, Vany, Paula, Shane, Philip and
Eliza who have prayed for me, encouraged me and kept me going with their
colourful conversations and interesting bits of gossip in person, over the phone and
via Facebook. A specific thank you to Elsa and Wanda, whose friendship,

companionship and support has meant the world to me. We have had many struggles



throughout the PhD progress but the ‘unfailing’ support and encouragement we gave

each other is what I will always remember — thank you my dearest friends.

Last but not least I must thank my wonderful family: my parents Jean and Andrew
for their endless love and support. I am so grateful to you for instilling in me the
importance of education and showing me what it means to work hard to achieve
one’s goals. Thank you for always taking an interest in what I do and for the great
advice, academic and financial support along the way. I owe an enormous debt of
gratitude to my sister Afna for her love and encouragement through the turbulent
times - thank you for praying for me but also for putting up with my ‘holier than
thou attitude’ and the odd tantrums during the more stressful times. My darling little
brother Andrew has kept me amused with his ‘cheeky’ conversations over the phone
and the heart tugging questions about when I was coming home. I am also grateful to
Gillian for her words of encouragement and also taking time out of a busy schedule
to support Dad in reviewing a few of the chapters — thank you so much. I am forever
grateful to my dear aunt Agnes for her love and continuous support over the years.
My trips to Hull for weekends and holidays have been a haven — thank you for the
constant encouragement and for always caring. Unfortunately I cannot name the
endless list of family members that have offered their love and support in many ways

but know your words and actions are very much appreciated.

The end has come but forever the journey is imprinted in my mind

— ‘gwaan an brawl nah gal’!



Contents

CONLENLS ettt st esee et e et et s b s se et sbese sasse st s s s e e esab s s assnesnens 6
LISt Of FIGUIES ..ottt s nas 11
LISt Of TADIES .veveeeeeieeicrecte ettt sttt se et e s st esee et esasssassseensanens .12
Chapter 1: INtroduction ..ot 14
1.1: Background to the reSearchi.........coceeverurerrererniiresiisecnecstenencceeeenseessscssenes 14
1.2: Setting the SCENE......ccccvueeriiriiiirintiiit e 18
1.3: Aims and ODJECHIVES ...ecvreeceuriniriiiiicctentcetccctecesse et eee 22
1.4: Contribution t0 KNOWIEAZE ......coveueeereeieieeeeeeieteecre ettt ee s 23
1.5: Structure of the thesiS......ceeereerricrcererereree e 24
Chapter 2: Municipal Waste Management Policy and Requirements for Public
INVOIVEIMENT ..ottt see ettt sttt se s s s sat st sar b ne 26
2.1: Sustainable waste MaNagEMENt........cccccevcerrreerrcrrrersntinersiessseesssesssssssseessesessnes 26
2.2: Municipal waste management policy in the UK .........cccccevevvvnnevcrnininnnene 28
2.3: Institutional and non-institutional structures and responsibility for waste
113 E:N LT o253 1157 1 L A O OOUROPS 32
2.4: Waste management OPtIONS........cccceveeuereerientnntnntsstinisscesennsec e sesseesesssssnees 37
2.4.1: Waste prevention and reducCtion ..........cceeevveucrmnnvenincsienneencnseesnenenses 38
2.4.2: Waste treatment, recovery and disposal ..........cccceeevrccirinnncnniincnnncnnns 39
2.4.3: Integration of waste management technologies..........cc.ceeerruecrecernrcrunnnes 44
2.5: Risk, uncertainty and ambiguity around waste management options............. 47
2.6: Waste strategy development and facility planning process: approach to
deCiSION-MNAKINE ....coveereirerrieenereenieneeeeetrseer ettt st e ese s s esbe s e csasesbesneanbes 50
2.6.1: Statutory requirements for public involvement..........c.cceoevevcvevccricnnenennns 51
2.6.2: Public involvement in municipal waste strategy development................. 55
2.6.3: Public involvement in facility planning..........c.ccoceeververcceenecnrecnenccnnnenenes 58
2.7: CONCIUSION. ...veveereereerresteieeseeeeressessessessessesteseese st ssesteeessessasaeesesseestsstessessesns 61
Chapter 3: Rationale, Theoretical Perspectives and Approach to Public
INVOIVEMENT .ottt s be st aesabesbeesbesanesone 63
3.1: Definition and interpretation of public involvement..........cccoocveviriniiisnnnnnnne 63
3.1.1: Rationale, assumptions and context for public involvement.................... 65
3.1.2: Constituents of the PUDLIC........ccceveirercrieiirriceertecrecenceere e 69
3.2: Public involvement in 10cal GOVEIMANCE .......cccevverererrereerrernieerereeseneesneeeenae 72
3.2.1: Overview of local governance in the UK ........cccocoeenininiciinininnnnncincne 73
3.2.2: Legitimacy and deliberative democracy .........coceeeeveveerirreniineseennesnssesenaens 77
3.2.3: Two models for decision-making ..........cccccevuerurrcrresencrscnienienienninnennnensenns 79



3.3: Public involvement in SCIENCE POLICY ..cverrrerverrererecerrrererecsesiesesssesrsssesnens 82

3.3.1: Public knowledge and engagement in SCIENCE.......ccevuvuerueeueesuesnerueruerensens 83
3.3.2: Risk regulation: government’s role in the process ..........ccceeeervvurrerervenens 85
3.3.3: Role of analysis and deliberation in science policy.........ccocvereresrecsveannen 88
3.4: Typologies of public involvement.........ccoeuuimririniereiierieinteeeee s 92
3.4.1: A review of the approach to public involvement..........c.ccecevervcrievverveneanns 97
3.4.2: Evaluation of public involvement ProCesses ..........ecceueureerieveinerenensenss 100
3.4.3: Principles of good practice in public involvement ...........c.ceeueeevevenennne 105
3.5: Deliberative and participatory processes in practiCe..........oceeuvurrruressennreenes 106
3.5.1: Deliberative methods.......cccueveeeenceriiciiiiniiiiiinncecnecce s 106
3.5.2: Analytical-deliberative ProCESSES .......cvververirreruisiinessmsnsseissecsesesesnenes 109
3.6: CONCIUSION. ...ccueiueirerteerteereeseeete i setestssesae st s e seasesesessestassssssnssnssssssessesnsans 119
Chapter 4: Research Methodology and Methods ... 123
4.1: Research approach......c.cccceeeevcevecinniiniiieiiniisiisense s sssssssesesss 123
4.2: A pragmatic methodology.........ccccoivemiinincininiiiii s 126
4.3: The analytical framework based on soft systems methodology.................... 128
4.3.1: Theoretical assumptions of soft systems methodology .............c.cu....... 130
4.3.2: The limitations of soft systems methodology .........c.cceceeuvviverursunrecncnnne 132
4.3.3: A modified version of soft systems methodology .........cccccceveviinrinnnnnsn. 133
4.4: Data collection and analytical framework.........ccoceveeveemereereecceciiniencnneennennnn 135
4.5: The qualitative StAY ......cccoeererminininicnnricninc e s 137
4.5.1: Sample selection and data collection Strategy ........ccceevveerrirurrercceuennens 138
4.5.2: Profile of partiCipants ..........cecceevueemeieinuinincniiniciniinnienesessee e ssens 139
4.5.3: Pilot STUAY ...ouvvreererecreereesresseriesss s sen e sesssssssssnseses et aenennes 140
4.5.4: Data quality and limitations.........cccoecevercrinmiinniniininsinssicciiseesetesnesesnes 141
4.6: The quantitative STAY ......cccoevevivirniniininiiicc et 146
4.6.1: Sample selection and data collection Strategy .........cccoceevevrcrieresinnennns 147
4.6.2: Profile of respondents..........c.coccvveiiieiniinicncniniinnincniiierenns e 148
4.6.3: PAlOt STUAY ....coveeeiieeiiei ettt ens 150
4.6.4: Administration of QUESLIONNAITE .........cccrveeueeurrcrreeererinrineinecsreaeaeens 152
4.6.5: Data quality and limitations........c..ceeeverieinisicsnncneiniicinceeeneeceenes 153
4.6.6: Approach to statistical analysis and data limitations............ccccceevvnnnensen 155
4.7: CONCIUSION. ....cierreerertireererrenseerenessessssseesse e s e sbesir e ae st esessesasonassbesassansen 158
Chapter 5: Perceptions of Waste Issues and Opinions on Public Involvement:
EMerging VIEWS ...t snes 159
5.1: Waste policy and Strategy ........ccoveviirinrencniiinisincnreniseeessessesesesenenns 161
5.1.1: Defining poliCy OPtIONS .....cccceveeeeermerersenereeserestneeteessecssssessessessnensanes 162



~

o
@]

o
>

O O
\Y

O
m

N B

O O

V V V V V V V V VvV V V
N oY MM mm VY g >0

O O O
QRO

O O 0O 0O O
O O0O00O0

nmw 9 Y

~J

®

UUUU

I 1 T | S 1 N | B
~r ™~ O ..

.\) O

m m > > >

ow@

\%

(o]

“6900/\'

o

N O

NP o> 0@
1

o ®

O ®

o

N

N S

H
AN

?>C
?>C
?>A
?>D
?7>>
?>E
?>B
?>F
?EG
?E?
?E@
?E@
?EC
?EC
?EA
?EA
?EA
?ED
?EE
?EF
?EF
?BG

?BA

?B>
?B>
?BB
?FG
?F@
?FC
?FA
?FD
?FE
?FB
?FF
@GG



Chapter 7: Public Involvement in Waste Management Decision-Making:

Rationalising Stakeholder VIEWS ..ot 205
7.1: Priorities and preference for waste management technologies ..................... 205
7.1.1: Non-thermal technologies (biodegradable waste) ..........cceovrcerrernirncnnee 205
7.1.2: Thermal technologies (including advance thermal treatment) ............... 206
7.1.3: Other teChNOIOZIES ....eucuveurraereeieeeeneetrtreiet et ereetessasaesasanes 209
7.2: Priorities and actions to improve the deliverability of waste strategies......... 210
7.2.1: Social responsibility.....cccovevviviiniiiinininicii s 211
7.2.2: Acceptable teChnOlOIES .......coueuerurviriiiniiiieincictrerretc e 212
7.2.3: A more democratic and socially engaging decision process ...........ce..... 214
7.3: Factors influencing the approach to public involvement .........cc.cccevvrernenncne. 216
7.3.1: Selection / engagement 0f CONSUIEES .......coeeveerrnvinririiincnicscincniesieanes 216
7.3.2: Methods / techniques for ‘early public involvement’..........ccccoecveninnene 218
7.4: Waste management priorities and preferred methods for early public
INVOIVEIMENL «...cveveererecreceeceeessesreseeeeseeseeseeseeseesessneseesestesessessasssssessessessssssessnns 220
7.4.1: Selection / engagement 0f CONSULLEES .......ceeucerevemercrieneerinecinicscesenennens 221
7.4.2: Methods / techniques for ‘early public involvement’............cccoceuvevennne. 222
7.5: CONCIUSION. ....cvereeeerirteieeeereresseeste e sesaesseesessesseesessessesnesnsentessasbossesrssssennes 224

Chapter 8: Opportunities and Barriers to Analytical-Deliberative Processes:

Integrating Stakeholder VIEWS........ccooovimiiniiinimicetete e 225
8.1: Problem framing........cceceeereererreerersenitentereestsssessescssestssesessesssesesssssssssssenses 225
8.1.1: Perceptions and iNteIEStS........ccvirueiiuiicririciciiceitseecer e eseanes 226
8.1.2: Stakeholder Judgement .........ccvvceueruerircneenereceenrerncnereret et 227
8.2: PrOCESS AESIZN ..uveueeereereeeirieietetset et et ettt sae bt esesssssesaesnsre s aanens 231
8.2.1: DECISION CONLEXL ..veeverereerreeereecrerseesnsesteseesstesseieesessessessssessasssesssensanesns 231
8.2.2: Means of engagement.........cccceceeeiecuiecciniinncniniceee e 234
8.3: Option definition through data synthesis ...........ccceervvvevierneieninncieceenenne. 237
8.3.1: Inclusion and representation ...........coecceveeereceeriernereneeneinecneesseceseeeenes 237
8.3.2: Information provision, expert-citizen deliberations and option evaluation
.......................................................................................................................... 240
B.4: CIOSUTE ...veeceeeeereeieerierieeeeeeereeteesesesessssnessnesssssssnesssneseesssssossessssessssasnsanessnnses 242
8.5: CONCIUSION. ..ccveererrerrererreseseernessessesneeeeeessesesseseesseesestssessessesssessassssssssossassess 245

Chapter 9: Analytical-Deliberative Framework: Recommendations for Waste

Management Decision-MaKing........cccooviviiininiinccee s 247
9.1: Framework for adopting an analytical-deliberative process .......c.c.cceceeerueunns 247
9.1.1: WHO t0 INVOIVE?...ueereeeeeieieicsicncnteteee sttt esssssesnesseses 248
9.1.2: What level of public involvement?..........ccccoeveveviriniiiiinniiinininniciinnens 250

9.1.3: What methods (and techniques) to USE? .......ccevecerrerrcrsiensennneninneeeennes 251



9.1.4: Is the level of public involvement suited to the decision context?.......... 256

9.2: Applicability of the framework ..........ccceevrerecninincecrcccccee 264
9.2.1: Waste strategy development........ccoceeeeveeenierieseenenieereesseeseessesecessessesnes 266
9.2.2: Facility planning........ccceeeveveeereruerenrerieicssentescreeessesessesessesesessesessssssenns 266
9.2.3: Practical implications........ccccevereieiiniineninintreneseteret et seesesaesnens 267
0.3 SUMIMATY ....uveeiereereereeseeseeeesetrssesstesseseeestasseesasasesssessssssastessseseessssstessessssssenss 269
Chapter 10: CONCIUSION ...c.cerueiiiiiiiiiiietnectcse et besceseseasassesenseaees 270

10.1: FUrther RESEAICH .......ccocveieerecrirrerieseeeseecrcetsseesessesaasnesseseeseesesssnesacssesns 275
2T =) (=) 2 Lol OO 277
ADPDPERAICES oottt e s sa e 1

Appendix A: INterview SUIAES .....cccevervrurcriniriiticteeeeesneeestessscsesesessssesenenenes 2

Appendix B: QUESHIONNAITE ......ccoveieiiirieiiiirtiiccte e sesssssssse s essse s eseaes 5

Appendix C: Questionnaire evaluation form and feedback .........ccoocruvvvninicnnns 11

Appendix D: Questionnaire administration............coceccivmviiseeiscseesiriinsecisnsseneas 14

Appendix E: Questionnaire NOHCE. .......cocciviiiniiiinneeniiicctnnniseeteseesnsenens 15

Appendix F: Warrington Borough Council Article.........coocemuenrueeereerseraneserseceneees 16

Appendix G: Summary results from correlation analysis .........c.cocvvvveinrinieneiraenas 18

10



List of Figures

Figure 1.1: Campaign against the Bernard Road incinerator, Sheffield .................... 16
Figure 1.2: Structure of the thesis .......ccocuiiiiirneceeeecetre e 25
Figure 2.1: Key institutions and relationships in municipal waste policy ................. 32
Figure 2.2: A typical integrated waste management Strategy ...........cocvveerrrerrersersens 37
Figure 2.3: Local waste strategy and facility planning process ..........c.cceceererecrerunuens 50
Figure 3.1: Orbits of participation: role of ‘the public’ in the decision process......... 71
Figure 3.2: Integrating analysis and deliberation into a series of steps for risk
deCiSION-TNAKING. ...coveereerarireeerereresreeirrereeeteseeste e sesessessesesses e sessessessessesnsessesssssses 89
Figure 3.3: Connor's new ladder of citizen participation...........ccoceveeveveeceevecnnsennnen 94
Figure 3.4: Public’s rights and access to information in environmental decision-
INAKIIZ ..cueveeeeceeeeetietseses s etes st et ests b et s st be st e sests e s sse e enasteasesbesaesesssntenssaseseons 95
Figure 3.5: Approaches to public involvement...........ccccevvcceeirenerecrsccnenescsninenenns 98
Figure 4.1: A methodological structure for the research.........cccoevrveevenrvcnvcccrnnce. 125
Figure 4.2: A problem-oriented approach. ..........ccceeeuevrennicnencseenieseseeereeceenenes 134
Figure 4.3: Sequential data collection and analysis .........cccocevceverrenievirsenieceseenncnennes 136

11



6

% 7 )
? 7= -
@ ?=0
@ @= 1
@ Cc= -
@ A=
Cc ?7= 2
C @= 1
C C=
C A=
C D= 4
C >=
C E=$
C B=
CF=%
C ?2G=
C ?2?2= |
C?2@=$
A ?= 00-
A@=1
AC=1
A A=
A D=1
A >= -
A E= -
D ?=9,;
D @=
D C=
D A= 4
D D=
D >=

3 %?FFDHF>?D@GGFH?G &

@E

@B

= AG
-:-0 D>
>A

E?

EA

EB

% B?
B>

FC

F>

FB

?7G@

?GA

?GE

?CA

?CB

?CF

?AE

?AB

?DA

?DD

?>G

% & ?>@
?>D

?>B

= PEG
?EA

2@



Table 5.7: The intervention: motivation and purpose for public involvement ........ 175
Table 5.8: The intervention: Level of public involvement ............ccccccevercecncnnanne 177
Table 5.9: The intervention: approach to early public involvement............c.cco.cu.n. 179

Table 5.10: The intervention: experiences with deliberative and participatory....... 182

Table 6.1: Group preference for specified targets.........ceovvvrrceeciececcccrrsnscrenennnnnn 187
Table 6.2: Waste treatment and disposal technologies with most potential (by group)

.................................................................................................................................. 188
Table 6.3: Stakéholder Priorities (DY SrOUP) ...ccuevueeuereerereeerrenrrnreeseeeseseesseseseesnesesnes 190
Table 6.4: Actions to improve the deliverability of waste strategies (by group).....192
Table 6.5: Relevance of knowledge (agreement by Sroup) ........ceeeeveeveeeceescruencencens 194
Table 6.6: Opinions on early public involvement (by Sroup)........ccccocceeverccvercencnes 195
Table 6.7: Factors affecting the level of public involvement (by group)........ccceucee 196
Table 6.8: Strategies for public involvement (agreement by group) ........ceceeeeeueeee 197
Table 6.9: Techniques for selecting and involving consultees (by group) .............. 198
Table 6.10: Level and methods for public involvement (by group) ........ccccecveeeneeeee 199

Table 9.1: Analytical-deliberative framework: recommendations for scoping public

involvement during waste management decision-making ............c.eccecerveeererreeenaes 265

13



# #
% 4 1
@GGG* 1 ?FFA& ! 3
%5- @GGD& 5
#
%
# n & I # n
M + ,
#
N
#
) #

?A



to minimise its impacts on the environment in an economically and socially

acceptable way. Making sure that waste will not pose a hazard for coming

generations is as much part of the problem as making sure resources will not be

depleted at a rate which cannot be sustained. Municipal waste management is

therefore an important area for finding sustainable solutions, which at the moment,

point towards achieving high recycling (and composting) efficiency, energy recovery

and disposal (Emst and Young 2009).

In the past, the UK has been heavily reliant on disposal to landfill as a primary

means of handling municipal waste (Environment Agency 2008) but the EU Landfill

Directive, implemented in England in 2002, has subsequently changed the focus of

UK waste policy. Statutory targets introduced by government for the diversion of

biodegradable waste from landfill and the recovery of materials through

recycling/composting, coupled with the high costs of landfill, is driving local

authorities to seek alternative waste management options. As policy and fiscal

measures reduce landfill and increase levels of recycling/composting, energy-from-

waste (EFW) incineration continues to play a limited role in local waste management

policy (Table 1.1).

Table 1.1: Municipal waste management in England (1995/96 — 2009/10)

Municipal waste management statistics 1995/96 | 2003/04 | 2009/10 Changes between
(percentage (%) of total waste generated) 1995/96 and 2009/10
Landfill 83.5 72 47 -36.5
Incineration with EFW 4 9 13.6 +9.6
Incineration without EFW 4.5 - - -4.5
Recovery through recycling / composting 7 19 39.7 +32.7

Other 1 - 1 0

Source: Defra (2011a; 20051; 1997)

Controversy concerning the location of municipal waste treatment and disposal

facilities, not least the discussion on the need for such facilities, particularly EFW

incineration plants, is widespread across the UK. Proponents (both public and

private) of these facilities point to the need for them and their technical suitability,

while opponents (experts, environmental groups and local communities) emphasise

the risks on health and the environment, associated with the substances to be

disposed of or treated by the process (Dente et al. 1998). In the UK, social

acceptance problems associated with siting waste facilities have caused delays and,
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Some studies have shown that even proposals for relatively benign bottle banks and
recycling centres attract public opposition (e.g. Cullen 2002 in Davies 2003). In fact,
most waste management facilities are opposed by the public often resulting in delays
in gaining planning approval, and in some instances, refusal of planning applications
(Section 2.4.1). For example, public opposition to facilities has occurred in Leicester
(composting facility) and Milton Keynes (mechanical biological treatment and
material recycling facilities) (Coggins 2004).

There are similar experiences of public opposition to other types of developments
including wind farms (Wolsink 2000), private and social housing, new roads and
supermarkets (The Saint Consulting Group 2009). More generally, public opposition
may be linked to people embracing new environmental values along with the fear of
technological risks such as hazardous waste, toxic substances and nuclear waste
(Slovic 1987). It may also be associated with the significant increase in publicly
available information on health and environmental risks of proposed facilities, where
concerns around waste-related exposure raise questions of environmental justice
(Martuzzi and Forastiere 2010). Other factors include a decline in confidence in
government and industry to make informed and equitable decisions about risky
technologies (Chapter 3), as well as the statutory creation of more opportunities for

public involvement in waste strategy development and facility planning (Chapter 2).

This wide-spread opposition to a range of waste facilities such as EFW incinerators,
landfills and material recycling facilities exposes a weakness in approaches taken by
local authorities to effectively balance regional needs with local impacts (Morrell
and Magorian 1982). Petts (2003) suggests the degree of public opposition to waste
facilities, and local authorities' recognition that the traditional paternalistic approach
to policy and plan development may be promoting such problems, has driven local
authorities to try more innovative deliberative and participatory methods (see also
Petts 2001; 1997). However, public participation exercises in local authorities still
focus on the use of traditional methods which are not appropriate for the
controversial nature of waste management decisions, and not suitable for an
educated, sophisticated and less deferential public (Albeson ef al. 2003; O'Hara
1998; Inglehart et al. 1996). Hence it is suggested that the public ought to be

involved from the onset of the decision-making through deliberation in an
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politics, whereby there is some balance in the use of expert and local knowledge, is

required to legitimise waste policy decisions.

The technical expertise politicians relied on in the past, to produce cost-effective and
environmentally sound solutions, no longer provides sufficient justification to
approve waste facilities. A decision process based on more deliberative and
participatory procedures is more likely to evoke motivation to engage in decision-
making, broaden the basis of knowledge and values involved, initiate learning
processes, produce new possibilities for conflict resolution, realise common interest,
and increase the acceptance and legitimacy of a decision (Joss and Bellucci 2002;
Durant 1999; Fischer 1999). The analytical-deliberative process defined here as an
iterative communication process that integrates public values into technical analysis
of options has proven successful in the US and Western Europe for improving public
trust and confidence in the development of policies of complex environmental issues
(Chapter 3). This approach defines new bases for acceptable decisions which

supplement the traditional technical ‘rational' grounds on which decision are made.

Waste management facilities now need to be understood in the context of significant
changes in the conduct of public affairs at international, national and local levels.
The Aarhus Convention (1998) established a principle of open communication
between government and citizens, and sought to engage greater involvement at all
stages of environmental decision-making. The European Union (EU) Directive
providing for public involvement in the development of plans and programmes”
implements this objective and seeks meaningful and continuous engagement on
issues relating to Municipal Waste Management Strategies (MWMS) and Local
Development Documents (LDD). Mechanisms such as Strategic Environmental

Assessments (SEA)?, Statements of Community Involvement (SCI)* and

2 Directive 2003/35/EC is being implemented in part through amendment of the Environmental Impact
Assessment (EIA) Directive, the Integrated Pollution Prevention and Control (IPPC) Directive and principles
already embedded in the Strategic Environmental Assessment (SEA) Directive.

3 The EU Directive 2001/42/EC (the SEA Directive) promotes innovative and active involvement of stakeholders
from the early stages of the MWMS development and throughout its development thereafter.

4 The Planning and Compulsory Purchase Act 2004 introduced the requirement for each local planning authority
to produce a SCI to set out how communities will be engaged in the preparation of LDD and consideration of
planning applications (ODPM 2004a).
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(e.g. economic, management and operational aspects) (Petts, 1997). Risk decisions
(i.e. problems related to technological or social hazards and other controversial
issues) must take account of expert as well as public knowledge to be considered
effective and acceptable to the range of interested and affected parties. Such
decisions should be based on analytical-deliberative process (Stern and Fineberg
1996) - the integration of technical analyses of, for example, waste management
options with an assessment of social impacts, within an explicit decision-making
model with clear criteria, and involving stakeholder and public consultation and
participation, in contrast to the more traditional top-down approach (Culyer 2005;
Petts 2004; Stern and Fineberg 1996).

The main focus of past research has been on risk communication and, more recently,
mechanisms for involving the public at higher levels in decision-making (e.g. Petts
2000; Renn 1998). More attention is now being paid to public understanding of the
practices of science, in particular to public views on the institutional structure of
science and the motivations behind claims to expertise and trust in science (Sturgis
and Allum 2004; Bauer e al. 2000). In the past, studies have been conducted on the
best way to present information (Golding et al. 1992), the best medium for
transmitting information to a target audience (Chipman ef al. 1996) and the relevant
people to whom to impart such information (Frewer ef al. in Rowe and Frewer
2000). Other studies have focused on the requirements for deliberative democracy
(based on two-way communication between decision makers and the public) (Tuler
and Webler 1999; Cohen 1989; Stern and Fineberg 1996). Petts (1997) suggests few
studies have been conducted to understand what happens at the interface between
‘expert’ and ‘public’ in the waste management context to make the processes for
public involvement and communication fair and competent. She concludes there is a
need to see whether the actual activity of interfacing or interacting can mediate
between different interests and be adapted to improve the management of disputes
and promotion of consensus. Chilvers (2007) suggests the evaluation of processes
and outcomes of public involvement initiatives (and the link between them) is also
necessary if claims about process (in)effectiveness are to be verified, and
practitioners to gain a systematic understanding of the required nature, extent, and

synthesis of analysis and deliberation in different decision contexts.
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4.

To examine the socio-technical nature of the waste management problem and
generate a typology of variations in perceptions of waste issues by exploring
how these are framed by industry experts, policy makers and interested and
affected citizens, and how the different values, ethics and judgements of

groups underpin their opinions and attitudes to early public involvement.

To clarify the opportunities for, and barriers to, adopting an analytical-
deliberative approach in a UK waste management context, building on
existing research and integrating the views and opinions of stakeholders to

draw out key principles.

To produce a framework for negotiating the level and mode of public
involvement and the extent of deliberation in different waste management

decision contexts.

7. To outline future opportunities for building upon the research outputs.

The research addresses stakeholders' views in relation to two broad themes: (a)

commonly held perceptions of the waste problem, (b) opinions and attitudes to early

public involvement. The approach adopted includes:

a qualitative study involving a series of interviews with key informants and
other stakeholders across the waste sector

a survey of perceptions of the waste problem and opinions and attitudes to
early public involvement from stakeholders across the waste sector

the combination of qualitative and quantitative data to provide insights into
the issues and create a rational basis for discussion and recommendations
(Chapter 4)

1.4: Contribution to knowledge

The research contributes to previous theoretical work by establishing an empirical

framework for negotiating the level and mode of public involvement in relation to

the nature of the waste management problem and the decision context. The
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interpreted as the need for policy makers to: (1) minimise the impact on the

environment in an economically and socially acceptable way and, (2) make sure that

natural resources are not depleted at a rate which cannot be sustained (Defra 2007a;
DTLR 2000).

Table 2.1: Sustainability objectives

Living within environmental limits: respecting the limits of the planet’s environment,
resources and biodiversity — to improve the environment and ensure that the natural
resources needed for life are unimpaired and remain so for future generations.

Ensuring a strong healthy and just society: meeting the diverse needs of all people in
existing and future communities, promoting personal wellbeing, social cohesion and
inclusion, and creating equal opportunities for all.

Achieving a sustainable economy: building a strong, stable and sustainable economy
which provides prosperity and opportunities for all, and in which environmental and social
costs fall on those who impose them (polluter pays), and efficient resource use is
incentivised.

Using sound science responsibly: ensuring policy is developed and implemented on the
basis of strong scientific evidence, whilst taking into account scientific uncertainty
(through the precautionary principle) as well as public attitudes and values.

Promoting good governance: actively promoting effective, participative systems of
governance in all levels of society — engaging people’s creativity, energy, and diversity.

Source: HMT (2005; p.16)

The National Waste Management Strategy in 2007 (Defra 2007a) reaffirmed the key

objective of waste policy is to move waste management ‘up the hierarchy’. The
principles of ‘self sufficiency’ and ‘proximity’ in Waste Strategy 2000 (Table 2.2)

have been reformulated and are now set out as objectives to be delivered at regional

and local planning levels where communities are able to take more responsibility for

their waste (self sufficiency) and ownership of facilities (proximity). There is also a

focus on integrating the social dimension into processes for decision-making,

planning and problem solving (through higher levels of public involvement) to

reflect the concerns and interests of communities in the development of waste

strategies and plans.
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Table 2.2: Principles for sustainable waste management

o A preferred hierarchy of waste management options where waste reduction or
minimisation, re-use, recycle or composting are recognised as the most preferred options.
At the lower end of the hierarchy and considered the least preferred options are energy
recovery and final disposal to landfill (p. 42).

o The self sufficiency principle implies that individuals, communities and organisations
should take responsibility for their waste (p.42).

e The proximity principle implies that waste should be disposed of as close as possible to
where it is produced by means of the most appropriate methods and technologies. This
means local communities would have to accept the need to build waste facilities close to
the point where waste is generated (p. 42).

e The polluter pays and producer responsibility principles applies to those who
contaminate the environment or puts products on the market and establishes responsibility
for them to pay the full costs of their actions including when the products become waste

(p. 43).

e The precautionary principle shows a willingness to take action in advance of scientific
proof of evidence of the need for proposed action on the grounds that further delay would
prove ultimately more costly to society and nature, and in the longer term, selfish and
unfair to future generations (p. 14).

Source: DTLR (2000)

2.2: Municipal waste management policy in the UK

In the UK, municipal waste raises particular difficulties for sustainable management
because the waste is heterogeneous and multi-sourced - it has a lower rate of reuse
and recycling/composting on average, compared to other waste streams. Although
municipal waste represents only 7% of approximately 450 million tonnes of waste
generated in the UK annually, it attracts widespread political and public attention as
an issue that is representative of the wider concern of resource efficiency and

environmental protection (Bulkeley et al. 2005; 2004).

The term muﬁicipal waste generally refers to waste collected by or on behalf of
municipalities where the bulk of this waste stream is from households, though
similar waste from sources such as commerce and trade, office buildings, public
institutions and small businesses are often included (EEA 2005). The UK
Government’s view is that the definition of municipal waste in the EU Landfill
Directive encompasses all waste under the control of the local authorities, be they
waste disposal, waste collection or unitary authorities (Defra 2006d).'Statistics on

municipal waste management in England for 2009/10 show that approximately 47%
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of municipal waste was sent to landfill, 39.7% recycled and composted, and 13.6%
incinerated in energy from waste (EFW) facilities (Defra 2011a). However, Defra’s
decision to change the way ‘municipal waste’ is defined, incorporating non
municipal fractions (e.g. construction and demolition waste) as well as most of the
existing local authority collected waste, could see future changes in the way

municipal waste is reported in policy and statistical terms (Defra 2011b).

A range of statutory targets and indicators for waste management performance,
based on EU legislation, are shaping the framework for waste policy. These have
both defined and reduced environmental risks and liabilities associated with waste
management options by promoting the concept of the waste hierarchy with the aim
to move away from the idea of ‘end-of-pipe’ waste management towards a more
holistic resource management. However, the continual reshaping of waste policy by
European legislation and policy innovation at the national level has introduced

uncertainty about goals and priorities for waste managers (Bulkeley et al. 2005).

The gradual change in focus to environmentally sound waste management has served
as a driver for local authority cooperation in recognition of the benefits of economies
of scale (House of Commons 2007). In the last two decades there has been a general
realisation that a more integrated approach to waste management policy was
required. The integrated policy approach looks at the political, institutional, social,
economic and financial alongside the technical and environmental aspects. A key
international driver that emerged as a result is the concept of extended producer
responsibility, which involves producérs being accountable for the environmental
impact of their products throughout their life, and in particular taking financial
responsibility for the collection, recycling and safe disposal 6f these products at end-
of-life (Wilson 2007).

The producer responsibility concept is driving changes in waste management (Defra
2006b). The most influential economic driver has been the landfill tax, implemented
by the UK Government under the Landfill Allowance Trading Scheme (LATS). In
2007, the landfill tax escalator was increased from £3 to £8 for active waste (those
that give off emissions — i.e. biodegradable municipal waste) — this means that the

cost per tonne of disposal would increase to £54 by 2010/11. Under the terms of the
29
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reason, most of the waste strategy work carried out by local authorities, until
recently, has focused on the need to reduce municipal waste to landfill. Their vision
of progress in waste management has been conditioned by statutory targets but this

has come under criticism.

The comparatively poor use of sustainable waste management options, defined in
terms of the waste hierarchy which seek to reduce, re-use and recycle waste as a
priority, can be attributed to past circumstances and policy choices (Bulkeley et al.
2005; Davoudi, 2000; Gandy 1994). Slater et al. (2007) suggests Government
priorities are driving waste management towards the achievement of national targets
and efficiency savings rather than wider sustainable waste management objectives,
which includes reducing levels of waste throughout the supply chain and managing
the waste that is produced more sustainably. While targets are designed to fulfil
international obligations, pragmatic pursuit of targets by local authorities does not
necessarily promote the most sustainable practices, even though targets themselves
are in dispute (COSU 2002). It remains unclear whether the strategies and targets put
in place by the government are able to deliver a more sustainable approach to

municipal waste management policy (Bulkeley et al. 2005).

Commentators from the waste industry (e.g. CIWEM 2010) suggest Defra’s review
of England’s waste management policies is timely and well received in light of the
challenges facing the waste industry, specifically future infrastructure needs, better
communication with consumers and a wider focus that embraces commercial and
industrial waste. Defra’s waste review consultation document supports more
sustainable waste management policies that values waste as a resource. It includes
plans to establish incentive schemes, behaviour change programmes and
responsibility deals that encourage householders and businesses to reduce and
recycle waste, along with proposals to accelerate the take-up of anaerobic digestion

technologies that generate energy from waste (Defra 2010a).

There are however, multiple risks associated with the review’s objectives,
particularly in a climate where planning and policy delays are hindering
development and implementation of waste management infrastructure. There are

concerns that the Government’s aspiration for a ‘zero waste economy’ (Spelman in
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Locally elected politicians influence the overall direction of the waste policy and
often have core responsibility for setting the agenda for local decision-making.
Although the waste planning authorities assess planning applications and control
waste management facilities through the planning system, local politicians can
potentially undermine these decisions if their support is not solicited during the
decision process. The actions of local authorities and their electorate are held to
account by a separate Executive and Overview and Scrutiny committee within
councils. The Overview and Scrutiny committee has the power to inspect proposals
during policy development and to undertake reviews of particular aspects of council
service or operation with the aim of influencing decisions taken by council

Executives.

Local authorities are independent and autonomous bodies answerable to the local
electorate as well as to central government with a wide range of responsibilities that
relate to waste management. There are three distinct roles for local authorities in the
management of waste: waste planning, waste collection and waste disposal. Waste
planning authorities include County, Metropolitan and Unitary authorities who have
split responsibilities including: (a) planning control over waste management and land
use (waste planning authority - WPA), and (b) treatment and disposal of County
controlled waste (waste disposal authority -WDA). Waste collection authorities
(WCAs) include Metropolitan, Unitary and District authorities, each with the
responsibility for the collection and recycling of municipal waste in their respective
areas (ODPM 2004c; Read 1999).

The situation is different in London. All London boroughs including the Corporation
of London have a statutory responsibility for the collection of municipal waste
within their administrative boundaries. Approximately two-thirds of the boroughs
have a two-tier system with split responsibilities for waste management. These
boroughs are organised into four statutory cross-borough waste disposal authorities
(Joint Waste Disposal Authorities - JWDA) with the responsibility for treatment and
disposal of waste on behalf of their constitute boroughs (Defra 2006c; ODPM 2004c;
Read 1999). The other one-third of London boroughs and the Corporation of London
have a single-tier or unitary approach to waste management. Unitary authorities

combine the powers and functions of non-metropolitan counties and districts with
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A notable change is the removal of regional spatial strategies that directed local
policies, favouring a more ‘bottom-up approach’ that focuses on community input
and the capacity of localities to sustain growth (DCLG 2011). Currently, the
influence of the regional authorities over issues of management is not clear, with
policy flowing directly between central and local government with some
communication with regional bodies (Bulkeley et al. 2005). Nevertheless
Government’s aim to drive localism; notably decentralised decision-making and
abolished regional Government, will require comprehensive consultation with
stakeholders across the waste sector to determine how to deal with the possible
adverse effects of removing a body that sets the strategic framework for local

planning.

The introduction of the Environmental Protection Act of 1990, which has promoted
the separation of operational and regulatory functions in waste management, has
shifted a significant share of responsibility to private companies or local authority
owned, but arms length waste management operators. These companies are
employed by a growing number of local authorities to carry out operational services
such as waste collection and treatment or disposal of residual waste and are central to
delivering changes in the way waste is managed. Private sector companies are now
viewed as vital partners in shaping the nature and extent of waste management
policy. However, the emphasis on localism suggests private companies need to
devise more effective ways to collaborate with communities in identifying local

needs and selecting technology.

The role and functions of local authorities and their partners - in terms of collecting,
disposing and recovering waste - are now carried out in a more prescriptive
legislative and regulatory context of statutory targets, indicators, penalties and
rewards intended to shape the practice of each authority such that the composite
national picture improves (Bulkeley et al. 2004; ODPM 2005b). There is a good deal
of common ground between Government’s aims (e.g. meeting targets and managing
waste in a more sustainable, integrated manner) and industry’s need to meet its
customers’ and business expectations. However, the dynamics of the LATS is

creating financial risks and instability for local authorities and their partners (Defra
2007a).
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