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ABSTRACT

The literature attributes a great deal of activity in many UK local authorities to their
commitment to the sustainable development green ideology of the Earth Summit's Agenda
21 action plan for managing our Planet's future. Most studies of this response have focused
on behaviour and process, including that of some of the four UK Environment City local
authorities, alleged front runners in this field ie. Leicester, Middlesbrough, Leeds and
Peterborough. This thesis, however, examines closely the degree of actual political
commitment by the leaderships of these local authorities and the effect which the EC
Programme has had on them. The assessment of EC leadership commitment is made
against the radical assertion that Agenda 21 expects local authorities to lead a major shift
of both behaviour and attitude. In part, the assessment relies on a novel use of Schein's
(1987) method for uncovering levels of culture in combination with a new typology of
political commitment. It is found that actual, as opposed to declared and organisational,
ideological commitment is generally weak though varying widely between the local
authority leaderships and is strongest in Leicester, the 'lead’ Environment City. Explanations
are presented for this. From public policy agenda building and implementation theory
perspectives, the designation of 'Environment City', itself, is judged to have been effective
in influencing behaviour and to a more limited extent, deeper levels of commitment. Theory
improvement helps to explain this through several newly defined concepts including those
of 'public policy franchising’, 'issue wooden horsing' the 'politics of embarrassment' and
'grand mastery'. Other insights into how greater commitment by local authority leaderships
is encouraged is drawn from the case studies including the utilized opportunity for greater
local governmental power offered by the Agenda 21 role and the existence of
environmental 'statesmanship'. Citizens in the Environment Cities are found to be more
environmentally positive than has been reported of the UK population at large. Also, local
level evidence is presented of the nationally observed positive relationship between our
concern for each other as 'welfarism' and our concern for the rest of nature as

‘environmentism'.
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CHAPTER ONE INTRODUCTION TO THE RESEARCH

RESEARCH ISSUE
Background to the Research

The United Nations Conference on Environment and Development (1992) in Rio de Janiero,
the Earth Summit, was probably the greatest ever coming together of human beings, and
certainly of world leaders, with a common cause, that of saving ourselves and future
generations from a feared catastrophic world environmental crisis.! Agenda 21 (A21) was
the plan of action for implementing many of the world level commitments of that conference
into the 21st Century towards the achievement of 'sustainable development' and it envisaged
a major role in this for local authorities (A21: Ch. 28). In particular, it expected that they
would lead the development of Local Agenda 21's (LA21):

By 1996, most local authorities in each country should have undertaken a consultative
process with their populations and achieved a consensus on "a local Agenda 21" for the
community. (Ch.28) '

In 1990, the UK's National Environment City Programme, however, had already set out to
influence four cities (in the event, Leicester, Middlesbrough, Leeds and Peterborough) by

designating them as 'Environment Cities' and by:

...gaining the support and commitment of statutory bodies, businesses, voluntary sector
organisations and individuals towards finding and implementing the best models of
sustainable environmental development within the constraints of a working city.

(My emphasis.) (Leicester Ecology Trust / RSNC, 1990: 3)

By inference (See Wood, 1994), the leaderships of the local authorities of these cities set

"It is timely that this thesis is submitted just after world leaders came together at the UN Kyoto
Summit on Climate Change. This was, arguably, the second greatest ever coming together of
world leaders.



out to be amongst the front-runners, as exemplars, in terms of commitment to the ideology

of sustainable development”.

The Aims of the Research

The purpose of this research is to examine the political commitment of the leaderships of
the four Environment City local authorities to meeting the expectations of Agenda 21 and

the requirements of sustainable development. More specifically, the research questions are:

RQ1 What does Agenda 21 expect of (UK) local authorities?

RQ2 What is the nature of the commitment of the leaderships of the Environment
City local authorities to meeting these expectations?

RQ3 What insights does the experience of the Environment City Programme give
into effective ways of increasing the commitment of a local authority's

leadership to meeting the expectations of Agenda 217

The Research Context

The context is one of a great deal of activity in many UK local authorities. This has been
evidenced by the Local Government Management Board's (LGMB) monitoring of progress
through annual questionnaire surveys (Tuxworth and Thomas, 1997). In 1994, Worthington
and Patton (1995) made a similar questionnaire survey of all County Councils in England
and Wales, Metropolitan District Councils and London Boroughs. Rees and Wehrmeyer
(1995) also surveyed local authority LA21 activity through local authority environmental
co-ordinators. Such activity has sometimes been attributed to the commitment of local
authority leaderships to A21 e.g. a councillor (Burstow, 1995) on the commitment and

achievements of Sutton LBC.

A number of case studies and accounts of the responses of specific local authorities to Local

*There are other programmes. See, for instance, that run by WWF and pioneered in Réading as
GLOBE. See World Wide Fund (1995).



Agenda 21 (LA21) are completed or forthcoming. These include that by Church (1995) who
outlines the experience of 7 'communities in action’; Croydon, Gloucestershire, Mendip,
Nottinghamshire, Plvmouth, Reading and Vale Royal’. Also Littlewood (1996) who is
monitoring the process of creating a Local Agenda 21 (A21) policy for Manchester City
Council. Barker and Moloney (1996) made an initial review of progress with LA21 by
Dorset local authorities. Littlewood and Whitney (1996) are making case studies of 6 local
authority areas, focusing on the involvement of the private sector in LA21. Reed (M-A,
1996) is carrying out action research into public participation towards a LA21 in Kirklees.
Muir (1996) has completed the first stage of her study of the response by Midland's local
authorities, concluding that their response has been slow and marginalised within their
organisations. Jones (1996) reports the findings of a case study of progress by the London
Borough of Hackney focusing on the use of performance review to turn environmental

policies into actions.

This study is also one of several case studies, completed or forthcoming, researching aspects
of the experience of one or more of the Environment City local authorities. They include
that by Rydin er al. (1994) of the cultural and economic conditions of decision-making for
the 'sustainable city' which was based on case studies of Leicestef, Edinburgjhjlgbfogha énd
Florence. Parker and Selman (1997) are researching policy, process and product in Local
Agenda 21 and are relying on four case studies, i.e. Leicester, Gloucestershire, Lancashire
and Reading. Alberti e al. (1994) were interested in international comparisons at a more
general level and described the sustainable city experiences of Leicester, Leeds, 3 German
cities, 2 Italian cities and the network of hill towns of Central Italy. Leicester has, thus,

attracted considerable interest.

Previous work which touches on the relevance to local authority ‘commitment' to the
ideology of sustainable development includes a study of the institutional and political
barriers to the implementation of an agreed environmental policy by Vancouver Council,
Canada (Moore, 1994). The objectives of Kitchen's (1997) current work are similarly allied

to my own insofar as he is investigating the practical action by local authorities on A21 in

3 See also Allen (1995) on Mendip and Howells et al. (1995) on Reading.
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competition with other policies such as economic development against the claimed
commitment of their decision-makers to LA21. Gibbs er a/ (1995) have surveyed the
integration of economic development and the environment by urban local authorities in

England and Wales.
Contribution to Knowledge

The contribution to knowledge made by this study includes the following. First, it has
provided an understanding of the expectations of local authorities by Agenda 21 within what
has been perceived to be a 'world management' context. Second, from the experience of the
Environment City Programme's 'open experiment' (Wood, 1994: 2), it has provided an
understanding of the nature of the commitment of the leaderships of the four local
authorities of these cities to meeting these expectations and the requirements of the
ideology of sustainable development. Third, it has provided insights into how this
commitment has been influenced by the Programme. Fourth, the study has improved theory,
and in particular public policy agenda building theory, to help explain these insights. Fifth,
it has tested provisionally, at the local level, some national level findings of the strength
of environmental concern and also those which claim a relationship bétweén ou?r;:orncem
for the environment and our concern for each other. Finally, the research process has
resulted in the development of a new typology for aiding our understanding of the attitude

of political commitment.

Since this study began, and in spite of a dearth of research into the effectiveness of the
Environment City Programme concept in encouraging political commitment, it has been
promoted throughout Europe. It has been put forward as the basis of approaches which aim
to encourage cities, and especially major cities, to pursue Agenda 21. Beginning in 1995,
this had been led by Leeds City Council through its membership of Eurocities, the
organisation which has also provided the funding for the work. Similarly, in 1996, a
European Commission funded pilot scheme was launched by Environ (ATLAS, 1996) with
the aim of motivating the senior officers and elected members of five local authorities here

and abroad (Espoo in Finland, Leicester, Nottingham, Derby and Dublin) towards



acceptance of the need to lead a local ideological shift. Moreover, the managers of the
Environment City Programme are also currentlyv (late 1997) considering extending it to

cover up to 20 UK cities.

As well as aiding theory development, the findings of this study might be expected to help
inform these initiatives and especially decisions about the future of the EC Programme.
Where positive, they may help to secure the necessary funding which is currently being
negotiated with the Department of the Environment's Going for Green® organisation. As
thousands of people have given their time and energy to the Environment City Programme,

this research will help ‘o put their efforts on record and to ensure that we learn from them.
SYNOPSIS

To answer the research questions, a series of sequential steps have been followed and are
presented in successive chapters. Hence, Chapter Two guides the reader through the
methodology which underpinned the research process. In particular, it argues that as
‘commitment as an attitude is a cultural phenomenon, Schein's (1987) model and Vmethod for
uncovering levels of culture is, in adapted form, appropriate for my purpose. It goes.on to
describe this novel use of Schein's regime. A typology is developed through which the

attitude of political commitment can be understood.

Chapter Three seeks to provide a yardstick against which the nature of political
commitment by the EC local authority leaderships can be judged. In so doing, it attempts
to pin down exactly what we might reasonably expect these leaderships to be committed to
in this field. To that end, the relevant demands of the Earth Summit are examined against
a spectrum of green value positions. Further, to help this local political commitment to be
understood, relevant aspects of the wider governmental context within which UK local
government must operate are considered. Against this, the way in which UK local

government has seized on the expectations of Agenda 21 for its own purposes is explained.

* Going for Green is the Government's environmental awareness campaign. See Working
Together, the joint Wildlife Trusts / Going for Green newsletter, Summer 1997.
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So too is the way in which local authorities, themselves, have used the expectations to

advance their own causes.

Chapter Four examines the experience of the Environment City Programme and, whilst
providing a background for more detailed consideration of local political commitment later
on, seeks to explain what is found through public policy agenda building theory. This

reveals inadequacies in the theory and improvements are suggested.

Chapter Five seeks to reveal and explain the nature of the commitment to sustainable
development ideology by the EC local authority leaderships. Such ideological commitment

is seen as a precondition within public policy implementation theory.

Chapter Six considers some social psychological explanations for behavioural and
attitudinal shifts such as those expected by Agenda 21. It then seeks insights from the

Environment Cities into the effectiveness of the designation as a precipitator of such shifts.

Finally from the EC experience, this chapter looks, provisionally, at two areas which it is
postulated might serve as catalysts for the precipitation of ideological ‘shifts by local
authority leaderships towards sustainable development. These areas are suggested as worthy

of further research.
Chapter Seven draws together the findings and arguments of the research.

The research findings described in this thesis are derived from a larger study of the
experience of the EC local authorities, which grew out of several consultancy briefs for the
Wildlife Trusts, the managers of the Environment City Programme. The research
experience has demonstrated that this initially wide ranging and thorough investigation was
necessary for the identification of those insights which were most likely to result in the
useful development of theory. The substantial redundancy of research material which
resulted from this approach will provide the basis for further work, some of which I hope

to pursue in association with Sheffield Hallam University, the Open University and others.



CHAPTER TWO METHODOLOGY

RESEARCH PERSPECTIVE

Research often begins with some vaguely defined 'puzzle’ or 'worry' (Gouldner, 1971: 31).
The 'worry' that prompted this study was that, although most UK local authorities claim to
be very committed to meeting the expectations of them by the Agenda 21 (A21) action plan
and similar calls for 'environmental' action, their political leaderships are not, in fact, very
committed at all. In particular, it was suspected that their commitment to the ideology
underpinning Agenda 21 was weak and that this would have serious implications for its
implementation. Claiming to be leaders in the field of environmental concern, the
Environment City local authorities presented an excellent case study opportunity to examine

such commitment.

Having recognised the 'problem' which concerns the researcher, it is helpful to be clear
about the particular 'interest’ with which he/she is coming to it. My interest derived
essentially, from my extensive experience in local government with much of this as a first
tier chief officer contributing to the policy-making process. By, thus, acknowledging the
nature of my interest as a potential source of bias in the research and, also by taking care
with the social science, I have attempted to reduce bias to a minimum. In so doing, as
Gouldner says, I have recognised that '..in confronting the social world the theorist is also

confronting himself.'

Initially, this 'problem’ was in mind during a reading of environmental politics prompted by
personal interest and my teaching for the Open University. This broad approach continued
during the early stages of the PhD study. Progressively, however, certain areas emerged as
likely to provide new theoretical insights into my prime area of interest. First, I needed to
be clear about the object of the commitment by local politicians which concerned me and,

therefore, to examine the nature of the ideology underpinning Agenda 21's expectations of



local authorities. No suitable enquiry into this is available in the literature. Secondly, it
became increasinglyv evident that an examination of political commitment to this ideology
within the case study leaderships would need to be not only a study in political science but
also in social psychology. My concern was to be with ‘attitudes’, especially that of

'‘commitment'.

This second area threatened to be particularly problematical. As Henerson et al. (1987: 13)
argue: 'When we measure attitudes, we must rely on inference, since it is impossible to
measure attitudes directly.' This is true no matter what method we use e.g. observation,
interview or questionnaire. Whilst much of this research has relied on these methods of
enquiry it has attempted to reveal strong inferences of attitudes, by using those methods
within the framework for enquiry provided by Schein's (1987) management science concept
of three levels of organisational culture and his associated method for revealing them. This
is explained later in this chapter. The data derived through the various methods was used
to construct cultural profiles of each of the local authority leaderships in relation to the
attitudes which interested me.

' THE METHODOLOGICAL PROCESS

It has been argued (e.g. by Gvba, 1985) that, from an epistemological standpoint, combining
quantitative research and qualitative research is problematical because they represent
divergent paradigms of how social reality should be studied. For those who argue that it is
legitimate to combine different methodologies, (e.g. Bryman, 1988; Brewer and Hunter,
1989), however, this does not present a problem. Such a combination within a piece of
research is referred to as triangulation, multi-method/multi-trait or convergent validation
(Gill and Johnson, 1991). This study makes use of a triangulated approach within a
framework for enquiry provided by Schein (1987) as explained later in this chapter.

The most obvious potential benefit of a triangulated approach is that of combining the
relative strengths of the different research approaches and of cancelling out their

weaknesses. Webb er al. (1996), for instance, argued that researchers would feel more



confident in their findings if their studv were to employ more than one method of
investigation. Similarly, Bryman (1988) claimed that by combining quantitative and
qualitative methodologies, and by demonstrating mutual confirmation of results,
researchers' claims for validity are enhanced. He cautioned, however, that where one is
faced with discrepancies it is not the purpose of triangulation to opt for one set of findings
over another. Rather, it should act as a prompt for further probing to determine the causes,
an activity which may itself further the inquiry in its own right. Thus, triangulation can be
viewed less as a means of placating the factions on each side of the methodological divide

and more as a valid methodology in its own right.

The epistemological orientation of this study is, thus, in Burrell and Morgan's (1979) terms,
multi-paradigm’'. As illustrated by the shaded areas of Figure 1., however, it has operated
at the moderate extremes of each paradigm. Working within Schein's method for uncovering
levels of culture, an essentially ‘functionalist' perspective is taken, for instance, through
interviews and fairly conventional attitudinal survey approaches, in this case applied to the
Environment City local authority leaderships, other 'decision-makers' and citizens. Again
within a framework inspired by Schein's method, a moderately ethnographic approach is
 taken through both participant and non-participant observation to revealing the attitudes of
leaderships at the deepest cultural levels. This has been so at both of Burrell and Morgan's
'theory of society' dimensions. The degree of political commitment to the ideology of

Agenda 21 has been assessed from a fairly radical perspective.

! In this context, Burrell and Morgan postulate that paradigms are organisational mindsets which
we use to view organisations and that they can be used singly or in combination with other
paradigms though maintaining their own cogency and character. For critiques of Burrell and
Morgan's paradigm incommensurability see Reed (1990 and 1992) and Wilmott (1993). For
defences see Jackson and Carter (1991), Hassard and Pym (1990). For a study of the practical
implications of a multi-paradigm approach to research see Hassard (1991) .
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FIGURE 1
POSITIONS ADOPTED IN THIS RESEARCH SHOWN AGAINST BURRELL AND MORGAN'S
FOUR PARADIGMS

THE SOCIOLOGY OF RADICAL CHANGE

S 'Radical 0
U  'Radical structuralist’ B
B humanist' _ J
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T ‘Interpretative' I
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'Functionalist' E
E

THE SOCIOLOGY OF REGULATION

Adapted from Burrell and Morgan (1979: 276)

The Balance Between Different Methodological Approaches

Hakim (1987) noted that qualitative methods are often undervalued because they are
frequently assigned only a supporting role to supplement other types of study, or as an
exploratory device in the initial stages of a research project. However, she cited the work
of Vevers (1973) and Terkel (1974) as examples of studies where qualitative data was the
dominant methodology. In this study, approximately equal weight has been given to

quantitative and qualitative methods.
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SCHEIN'S MODEL AND METHOD AS A FRAMEWORK FOR ENQUIRY

As an aid to organisational development, Schein describes a method for revealing the nature
of the culture of a given organisation or of aspects of it. Whilst the study has, by no means,
been unconcerned to learn as much as possible about the culture of the leadership groups
in each of the four EC local authorities, it has used Schein's model primarily to help reveal
inferences of attitudes (especially commitment) surrounding specific matters e.g. their EC

status, Agenda 21 and sustainable development.

Schein's Three Levels of Organisational Culture Model

Schein seeks to analyse culture by perceiving it as having three levels, where the term /evel
refers to the degree to which the cultural phenomenon is visible to the observer. He argues
that some of the confusion of definition of what culture is results from not differentiating
the levels at which it manifests itself. His three levels are ‘artifacts', 'espoused values' and

‘basic assumptions'. They are as follows.

Artifacts

Schein sees a level of artifacts at the surface of an organisation's culture. This includes all
of the phenomena that one sees, hears, and feels when one encounters a new group such as
its physical environment, its language, its technology and products, its artistic creations and
its style as embodied in clothing, manners of address, emotional displays, myths and stories,
published lists of values and observable rituals and ceremonies. He asserts that the most
important point about this level of the culture is that it is very easy to observe and very
difficult to decipher. The observer can describe what he/she sees and feels e.g. a stone
edifice, but cannot reconstruct from that alone what those things mean to a given group.
Symbols are ambiguous. The stone edifice could, for instance, be a burial chamber, a
worshipped image or be culturally obsolescent to the group. If the observer lives in the

group long enough, however, the meanings of artifacts gradually become clear.
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In an Environment City local authoritv the observable artifacts include the written
statements of commitment and intent, news sheets, promotional material, staff instructions,
committee minutes, organisational structures including partnership working arrangements,
an Environment City office / manager and projects proposed and on the ground. At first
glance, these are likely to demonstrate ideological commitment to EC, to Agenda 21 and
to sustainable development. They are frequently introduced to any interested party as

‘evidence' of such commitment.

Espoused values

Schein's second and 'deeper’ level consists of the norms and rules that provide the day to day
operating principles by which the members of the group operate. Most people have, to one
degree or another, accepted these mores from their leaders and the group. In an EC local
authority's leadership group they might include the view that ideological commitment to the
environmental cause is generally a 'good thing' and that, because of their city's special
status, they ought to do more than other local authorities and that they are doing. In this
way being an Environment City could be persuasive in shifting the norms of the leadership
groups. They might, for instance, have come to readily accept the need for BS7750 or
EMAS in their organisation and for much more recycling and for demonstration projects.
They would do so not just because it is the policy of the city council but because they have,

over time, also come to believe that it is right in their organisation.

Basic Assumptions

Schein points out that many other culture researchers prefer the concept of 'basic values' for
describing the deepest levels. He prefers his concept of 'basic assumptions', however,
because he believes that they tend to be taken-for-granted and are treated as non-negotiable.
He argues that values can be and are discussed (his espoused values), and that people can
agree to disagree about them whereas basic assumptions are so taken-for-granted that
anyone who does not hold them is viewed as crazy and automatically dismissed.

Environmentalists in the 1960's seeking major shifts of attitude and behaviour in free-
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market liberal societies (as well as in totalitarian communist societies) were often regarded

as, thus, crazy. This is no longer so. (See argument in next chapter.)

Basic assumptions, as Schein defines them, have become so taken-for-granted that one finds
little variation within the cultural unit. In a capitalist state, for instance, it is inconceivable
that one might design a company to operate consistently at a financial loss. Similarly, it
would be inconceivable for Leeds City Council not to promote local economic development.
Basic assumptions, like 'theories in use' (See Argyris, 1976) tend to be those we neither

confront nor debate. They are norms.

Schein's Method for 'Reporting About Culture to Qutsiders'

I have already intimated that this research is not concerned to reveal the whole of any
organisational group's culture. Rather, using Schein's terms, it is concerned to reveal the
artifacts, espoused values and shared basic assumptions in relation to a leadership group's
degree of commitment to the ideology of Agenda 21 and, by inference, to other calls for
sustainable development. Schein describes a method which aims to allow the researcher '...
to decipher the culture in order to make it visible not only to group members but to

scientific colleagues.' (Schein, 1987: 169) He goes on:

How does one get enough data to understand at least elements of the organisation's culture?
The traditional way, of course, would be to become a participant observer and to proceed as
an ethnographer. This is time consuming and, I believe not necessary unless one wants to
study the culture in great detail. An alternative is to adopt a clinical perspective, attempt to
be helpful to the organisation, and conduct a series of interviews with individuals and groups
geared to discovering shared underlying assumptions. (My emphasis.)

I have explained above that, towards a moderately multi-paradigm approach, I have, indeed,
proceeded as an ethnographer through participant and non-participant observation.
Nevertheless, Schein's method has formed the basis of my approach and, in particular, his
'clinical perspective' method has been used. This involves ‘iterative clinical interviewing'
which is '..a series of encounters and joint explorations between the investigator and various
motivated informants who live in the organization and embody its culture.' He assumes that

'...only a joint effort between an insider and an outsider can decipher the essential
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assumptions and their patterns of interrelationships.’ to '..avoid the subjectivity bias’ and
because it can ..overcome the insider's lack of awareness.” Of the 'outsider's' subjectivity

Schein (p170) cautions that:

The outsider cannot experience the categories of meaning that the insider uses because she
or he has not lived long enough in the culture to learn the semantic nuances, how one set of
categories relates to her sets of categories, how means are translated into behavior and how
such behavioral rules apply situationally. What the newcomer learns at entry reveals surface
layers of the culture; only when inner boundaries are crossed is the member told what really
goes on and how to think about it (Schein 1978; Van Maanen and Schein, 1979).
Furthermore, the outsider inevitably imposes her or his own categories of meaning on
observed events, and these interpretations are incorrect to an unknown degree. Only if the
insider and the outsider talk things out explicitly can the insider correct misperceptions or
misinterpretations that the outsider may be making,.

In similar vein, of the 'insider's' lack of awareness, Schein (p170) also cautions

that:

The insider cannot tell the outsider what the basic assumptions are and how they are
patterned because they have dropped out of awareness and are taken for granted. The insider
can become aware of them only by trying to explain to the outsider why certain things that
puzzle the outsider happen in the way they do or by correcting interpretations that the
outsider is making. This process requires work on the part of both the insider and outsider
over a period of time. The nature of this work can be likened to trying to bring to the surface
something that is hidden but not concealed deliberately. It is so taken for granted that it
escapes notice, but it is perfectly visible once it has been brought into consciousness...

Schein sets out his method step by step (p171):

Step 1,2 &3. 'Entering and Focusing on Surprises', 'Systematically Observing and

Checking' and 'Locating a Motivated Insider'

By entering the organisation one begins to experience the culture. For instance, in 1993, on
entering the organisation of The Wildlife Trusts, and meeting the national managers of the
EC Programme, I was surprised how even their weak ownership of it at that level had still,
apparently, been able to influence the activity of four cities in a substantial way. Similarly,
on entering each of the local authority organisations, on the one hand, I was impressed by
the apparent commitment and political ability of the EC managers in three of the cities. On

the other hand, one could not help feeling that the environmental issue had seemingly been
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organisationally marginalised, especiallv in three of the cities.

By then engaging in systematic observation, Schein argues, the outsider can calibrate the
surprising events and verify that they are not merely random or idiosyncratic events. My

first impressions were tested in this way.

More 'insiders' (although I did not refer to them as such) were used in some cities than
others depending on their position in the organisation and, therefore, on the perspective

which they could offer. How my 'insiders' were selected is explained in Appendix One.

Steps 4 & 5 'Revealing the Surprises, Puzzlements, and Hunches' - to the insider, and

then ‘Jointly Exploring to Find xplanation'

Schein (p173) explains how the insider elaborates or corrects the outsider's interpretation
and both parties then probe systematically for the underlying assumptions. The outsider then
acts as a clinician '... who is helping the insider search in his or her own mind for the deeper
levels of explanation that can help both people decipher the basic assumptions of the
culture.' Ideas about the policy agenda priorities in each of the cities were, for example,

tested at length in this way.
Steps 6 & 7, 'Formalizing Hypotheses' and ‘Systematically Checking and Consolidating'

Schein points out that the product of Step 5 is explanations that make sense, in the form of
basic assumptions, and that to formalise these into hypotheses the outsider and insider must
determine what additional data would constitute a valid test of whether the assumption is
operating. Such testing included the Decision-Maker Survey, the questionnaire for which
was designed with the help of my insiders. Taking place in 1996, this exercise gained 87
responses from 160 requests and included over 20 interviews. It aimed to test some of the
hypotheses which we had developed'from my hunches. An account of the conduct of the
survey is given in Appendix One. Interviews of 'decision-makers', including members of the

city council leaderships, were also conducted.
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Steps 8, 9 & 10 Searching for Shared Assumptions’, 'Perpetually Recalibrating' and

"Writing a Formal Description’

Schein (p175) describes the essence of the first of these steps as taking the confirmed
hypothesis and attempting to "... state clearly what assumption is operating and how that
assumption affects behavior.' In this study, the degree to which assumptions by leaderships
about the primacy of their role in leading the development of the local economy affects their
attitudes and behaviour in respect of environmental issues was an example. The nature of
this assumption was also frequently recalibrated as it was checked against other data
sources. These included the Welfarism / 'Environmentism' Surveys of both citizens and
decision-makers made for this thesis and new analyses of data from the Citizens' Attitudinal
Surveys. These latter surveys were made in response to consultancy briefs and involved over
800 quota sample interviews. The former involved over 400 quota sample questionnaire
interviews of citizens and 80 returned questionnaires from city decision-makers. This thesis

is Schein's 'formal description'.

Reasons for Selecting Schein's Method

Schein's method was selected for the following reasons.

a) It relies on a useful theoretical distinction between levels of culture, providing an
anthropologically defensible framework for examining and reporting on, if one
wishes, just selected aspects of culture within organisations. This suited my interest

in revealing and explaining only some attitudes.

b) Schein's approach was chosen from others used by corporate culture analysts (e.g.
Killman, 1984; Peters, 1980; Tichy 1983), as the most likely to provide reliable
inferences about attitudes, especially at the deepest levels of culture. It does not, for
example, assume that, if one asks the right' questions or gives the right sort of
questionnaire, one can decipher culture. It allows for the use of a combination of

methods e.g. for triangulation.
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c) Relying quite heavily on the use of ‘insider' practitioners and on a mutually
beneficial working relationship between them and the ‘outsider’ theorist, Schein's
method was seen to recognise the benefits of working closelv with practitioners.
This was important to me because of my working experience within each of the two
‘worlds' of theory and of practice, and of straddling the two through consultancy.
This had emphasised how, whilst practitioners and theorists are vital to each other,
there is often a serious and unfortunate lack of communication between the two.
Dubin's (1977) arguments about the implications of this for the theorist researcher,
articulate my concern. Especially persuasive are Dubin's (p37) assertions that 'As
theorists we have a much greater chance of dealing with real actions in their many
guises if we listen to the practitioners whose daily work is focused upon human
interaction.’ An opportunity for me to work closely with practitioners was provided
by the good relationships already developed through my earlier consultancy work
and full advantage was taken of this. As active environmentalists working in key
positions in the local authorities, they were all very keen to help find ways of
encouraging leaderships towards further commitment. In Schein's terms (p171), they

were 'motivated insiders',

d) Schein's idea of using 'insiders' was amenable to being stretched to the use of a much
larger group of, mostly, well informed 'informants' to whom, again largely through
previous consultancy, [ had ready access. Through this approach, I was, therefore,
able to gain many of the benefits of the Delphi technique’ which, though used most
commonly for forecasting, assumes that insights can be obtained from the intuitive

judgements of people knowledgeable in the area of interest.

e) Schein's model of levels of culture fitted well with my reasoning about the existence

of two different forms of the attitude of '‘commitment'. (See later in this chapter.)

2 See also Dubin (1971).
* See Appendix One.

* Both pro and anti Delphi viewpoints are contained in a symposium of articles which appeared
in Technological Forecasting and Social Change (1975), 1 (2). See Appendix One.
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f) To reveal inferences of attitudes in respect of one particular ideology, it was felt
important to work with individuals in confidence, as Schein proposes, rather than
with groups where the views of some extrovert or higher status members tend to

become more influential than others.

PARTICIPANT AND NON PARTICIPANT OBSERVATION

The research relied on both of these ethnographic methods quite heavily. There was some
overlap between the two. The participant role was mostly confined to the National

Programme level.

Participant Observation

As a consultant to the Programme, I have worked closely with its strategists.’ Being
commissioned to explore the strengths and weaknesses of the Programme (including what
the cities had done in response to it) in early 1994 provided the initial insights. Also in 1994,
sharing the investigation of good practice examples of projects aimed at achieving
sustainable development in the four cities and in other cities in the UK and abroad drew me
still closer to the Programme's strategic management processes. Being involved, in 1995,
with making recommendations for the Programme's future drew me into the team still
further. This work was followed up with participation in a Think Tank Workshop, in
London in July 1996, where many of the UK's experts in the field of 'sustainable
development' in the UK considered the future of the EC Programme. Similarly, I
participated in the Environment Cities Indicators Workshop which took place in

Peterborough in March 1997.

I also benefitted from the ‘open door' access which, as informal collaborating agency, the
Wildlife Trusts have allowed me and have, thus, been a frequent visitor to their offices in
Lincoln. On-going discussions with the officers of the Trusts provided me with an

opportunity to keep in touch with what was happening, to get a continuing feel for

5 Pell and Wright, five unpublished reports to The Wildlife Trusts (1994-1996).
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developing attitudes and to have some input into the future of the Programme. The key
officers included the two National Environment City Managers who were, successively, in
post during the period of the study and three Assistant Directors of the Trusts who,

successively, were responsible for the Programme at the corporate management level.

This access has also allowed me to gain a feel for how each Environment City's organisation
is perceived by those who work with them through the Programme every day. I was, for
instance, able to witness both sides of the (sometimes quite painful) debate which took
place when, first, Leicester and then Middlesbrough applied for the 4 year terms of their EC
designations to be renewed. (Also, later in 1996 but with little contention, Leeds and

Peterborough had their designation renewed until 2000.)
Non-Participant Observation

My consultancy work also gave me access to the operational level of the Programme,
working closely with the many personalities who have been leading the EC initiative in each
city. Some have come and gone, some I knew before my involvement with the Programme
and (such is the scale of the operation) that there will still be many who I do not know.
Having no brief to advise the cities, this contact has been largely non-participative, though
informally, many thoughts have been exchanged. These have included ideas in relation to
Environ's ATLAS project and Leeds City Council's Eurocities initiative. Again, I have been
fortunate enough to be able to visit the local authorities and especially their EC Offices (and
Environ in Leicester) in each city often, over almost four years, to keep up to date with
what has been going on. Together with the other methods used, this has helped me to gain

a feel for the culture of each of the organisations.
ATTITUDINAL SURVEYS
The Decision-Maker Attitudinal Survey

This survey invited a sample of 160 ‘decision-makers' to answer a variety of questions about
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the demands on their council, about its policies and about its behaviour especially, but not
entirely, in relation to environmental issues and Agenda 21. It was based on a self
completion postal questionnaire and interviews of key people. The method used is described

in detail in Appendix One and a copy of the questionnaire is given at Appendix Two.

The sample was selected and the questionnaire was designed with the intention of getting
inferences of the attitudes of the political leadership groups firstly from members of those
groups (by definition all of whom were part of the local authorities' organisations either as
councillors or as first tier chief officers themselves). Secondly, they were designed to get
such inferences about the leadership group in each local authority from other decision-
makers from both within (non first tier officers) and from outside the local authority's
organisation (‘'others'). For the purposes of the analysis, respondents were, thus, divided into

two primary groups. Each of these was then divided into two secondary groups. These were:

1. Leaders of the city council (28 respondents completing questionnaires).

a. City councillors (18)
Most of the councillors who responded had sympathy with,
knowledge of and/or some particular interest in, their city's EC
initiative or in the environmental cause. Those who did not have had
been selected for interview / questionnaire completion because of
their role as committee chairs and believed influence within their

city's leadership. All were Labour councillors.
b. First tier chief officers, i.e. chief executives and directors (10)
2. Informants (52 respondents completing questionnaires)
a. Other officers of the city council (22)

All were involved with their council's EC initiative.
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b. Non citv council respondents (30)
They have all been involved with their citv's EC initiative albeit to
very different degrees e.g. TEC director, the Bishop, local newspaper
editor, EC volunteer, bank manager, academics chairing EC
Specialist Working Groups and former officers (including first tier)

of the councils.

The attitudes of members of both the leaders' (or leadership) group and the informants'
group were canvassed in relation to the values and actions of each city council's leaders (i.e.
interpreted as being the councillors and first tier chief officers). By comparing and
contrasting inferences of the attitudes of each group it was possible to reveal the differences
between the way members of each council's leadership group perceives the values and
actions of that group with how they are perceived by the respondents outside of each city's

leaders' group (i.e. respondents in the informants' group).

The secondary division of each of the primary groups facilitated still closer examination of
the values and actions of the leaders (and of the decision-makers in general). It was, for
instance, possible not only to ask the leaders' group to estimate the degree of commitment
to Agenda 21 by their councillor leadership colleagues but to compare the responses of the
councillors within the group about this with those of the first tier chief officers group.
Similarly, it was possible to compare both of these sets of responses with those of the other
(decision-making) officers within the councils and with those of influential (and to that
extent 'decision-making') 'outsiders’. Different responses from each of these different
perspectives were expected and received. As some of the questions were the same as those
put in the Citizens' Attitudinal Surveys, comparisons between responses from each of the
four decision-making groups could be compared and contrasted with those of their citizens.
This was also possible on a city by city basis but caution was exercised here when the

sample size (albeit of Delphi selected respondents) of secondary groups was reduced.
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Citizens Attitudinal Surveys

In June 1994 a consultancy colleague, Geoff Wright, and [ completed an attitudinal survey
(Pell and Wright, 1994) for The Wildlife Trusts (then RSNC, The Wildlife Trusts), the
managers of the, then, BT Environment City Programme. The survey was based on street.
interviews of a quota of 100 respondents in each city who were selected to represent the
social profile of that city. It was carried out in accordance with a brief which was concerned
to gain some understanding of how aware citizens in each city were that their city was an
EC and whether and how this had changed their attitudes and behaviour. The findings were
confidential to that organisation and not published in their entirety. Some of the findings
were, however, used in The Wildlife Trusts' publication Painting by Numbers (Wood, 1994).
This publication explained the workings, including the strengths and weaknesses, of the
Environment City ‘model' approach and was based on research into the Environment City

Programme by my colleague and I (Pell and Wright, 1994).

In November 1995, my colleague was commissioned by The Wildlife Trusts to carry out a
follow up survey (Pell and Wright, 1996) and to draw comparisons with the 1994 results.
There was a gap of about 18 months between the two surveys. With the consent of the
Wildlife Trusts and the support of my colleague, I was able to reanalyse the 1994 data and
have access to the 1995 data for the purposes of this research. I was also able to use the
opportunity of the second survey to have the welfarism / ‘environmentism' attitudinal survey

carried out among the same 400 respondents interviewed in 1995.

Welfarism / '"Environmentism' Attitudinal Surveys

This survey was carried out alongside the second Citizens Attitudinal Survey (Pell and
Wright, 1996) (400 completed questionnaires) and the Decision-Maker Attitudinal Survey
(Pell and Wright, 1996) (80 completed questionnaires). A copy of the questionnaire used

is given at Appendix Four.

The questionnaire consisted of 6 multi-choice questions which were all drawn from the
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British Social Attitudes Survey 1993 (Jowell ¢r al., 1995). The principal aim was to enable
a degree of comparison to be made between the attitudes of EC decision-makers, citizens
and the UK population at large on any possible correlationship between welfarism (or
altruism or by my definition, 'a tendency to be concerned about others') and what I termed

'environmentism' (or by my definition, 'a tendency to be concerned about the rest of nature').

This survey was made of the same profile of 400 respondents to the 1995 EC Citizens'
Attitudinal Survey. The questions in this survey were put to respondents after they had

answered the CZ questionnaire.

Sampling Logic

The logic of sampling detailed by Pearson and Phelps (1995) was observed. In particular
care was taken, as described in Appendix One, to ensure that the samples were reasonably
representative of the populations, that they actually came from those populations and that

they were large enough to enable reasonable estimates to be made from them.

INTERVIEWS

Structured interviews of 51 key people in the Environment Cities were carried out. This
involved a total of 91 interviews (some being interviewed more than once) including 28
‘clinical iterative' interviews of 9 'insiders', face to face structured interviews of 20 key
people in the Environment Cities using questionnaires as part of the 1996 Decision-Maker
Attitudinal Survey and telephone interviews of three key people in the Environment Cities.
Guidance on qualitative methods by Easterby-Smith er a/. (1991) was relied on in
conjunction with Schein's iterative interviewing technique. In the interests of confidentiality,
which was promised to individual interviewees, they have not been identified in this study.
My Director of Studies has been aware of the posts and roles of interviewees. Kimmel's

(1988) guidance on ethics and values in applied research has been relied on.
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A TYPOLOGY OF POLITICAL COMMITMENT

The concept of political ‘commitment' is central to this thesis. The looseness with which
it is commonly used, however, makes assessing the degree of commitment by local
authority leaderships a very difficult task. For the purposes of the assessment, therefore, it
has been necessary to first construct a theoretical framework which distinguishes between
the possible fypes of ‘commitment’ made in declarations and also between the /evels of

actual political commitment which can be made in response to them.

Focusing on the expectations which Agenda 21 makes of local authorities, this study is
interested in declarations of political commitment and in the level of actual political
commitment to meeting them, especially at Schein's deepest level of culture, that of 'basic
assumptions’. Such declarations have become common in recent years in the field of
environmental politics and many of those relating to local authorities are examined in the
next chapter. Some of them have been, or will be, met. Many may never be. Nevertheless,
they are an important form of political behaviour because backsliding signatories can be
called to account against them by, for instance, pressure groups or better performing
signatories. In this way, progress can be encouraged and this is explored and explained in
relation to the EC Programme in Chapters Four and Five. For the purpose of that exploration
of actual political commitment and for Chapter Three's consideration of declared political
commitment, however, a conceptual framework is needed. This section describes that

framework which is based on Schein's (1987) concept of three levels of culture.

For the purposes of this study, the character of declared political commitments is
considered to be nebulous, specific or ideological. Theoretically, each of the resultant fypes
of commitment are seen as operating in any local authority's leadership group or
organisation at one or more of Schein's three levels of culture and to varying degrees. Figure

2. sets out the resulting matrix.
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FIGURE 2
A MATRIX OF TYPES OF DECLARED POLITICAL COMMITMENT AND LEVELS OF
ACTUAL POLITICAL COMMITMENT TO MEETING THEM

Types of Declared 'Actual Political Commitment’, at Schein's * levels of culture
Political Commitment | Arfifactual level Espoused values Basic assumptions
level level

1. Declared Artifactual Espoused Basic

nebulous commitment nebulous nebulous nebulous
commitment commitment commitment

2. Declared specific Artifactual Espoused ‘Basic

commitment specific specific specific
commitment commitment commitment

3. Declared ideological A Artifactual B Espoused C Basic

commitment ideologically ideological ideological
commitment commitment commitment

* Schein (1987)

Political Declarations of Commitment
The three fypes of declared political commitment (numbered 1 to 3 in Figure 2.) are:

1. Declared nebulous commitments. These are vague, indistinct declarations making
worthwhile assessment of the degree to which they have been met impossible. An example
is Principle 1 of the Rio Declaration (UN, 1992): 'Human beings are at the centre of
concerns for sustainable development. They are entitled to a healthy and productive life in
harmony with nature.' This can be interpreted to suit a wide range of value positions. As
argued in the next chapter, so too can the concept of 'sustainable development' if
unexplained. Ideologies such as the latter, however, usually have many well versed
proponents and a substantial body of supportive literature which strive to counter this

tendency.
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2. Declared specific commitments. The degree to which these are met can be assessed fairly
easily, sometimes quantitatively. An example is the undertaking bv over 150 national
governments (UN, 1992) that, by 1996, most of the local authorities in each country should
have achieved a consensus on a local agenda 21 (Agenda 21, Chapter 28, para 28.2a).

3. Declared ideological commitments. These use terms and phrases which, to the
cognoscent, are ideologically loaded. An example is that of Principle 3 of the Declaration:
‘The right to development must be fulfilled so as to equitably meet the development and
environmental needs of present and future generations.' In essence, this defines the ideology

of sustainable development

This third type of declared commitment is particularly important because, on the face of it,
it is intended to guide, even direct, the course of a// future political decisions and actions
by those who declare allegiance to it. To be effective, it requires a knowledge and
understanding of the ideology. In this way, it is envisaged that political outcomes of
situations as yet unforeseen, and/or unprescribed for, will be influenced in favour of the core
ideology of the declaration. Such declared commitments need not necessarily be spelled out
in the written declarations. They may be implicit from an understanding of the context of

the other less obviously ideological declarations.

Levels of Actual Political Commitment

Levels of actual political commitment can be identified in relation to each type of declared

political commitment, as follows:

Actual nebulous commitment. - The nature of a nebulous declared commitment is such that,
before actual political commitment to it can exist, a common interpretation of its
expectations has to be agreed. It then takes on the form of one or other of the other two

types of declared political commitment. Most often, it will not be commonly interpreted,

% The LGMB has attempted to assess, quarititatively, UK local government's compliance with this
(Morris, 1997).
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will be lost sight of altogether and will be seen as simply rhetoric.

Actuul specific commiiments. - Action by a local authority to achieve a consensus on a local
agenda 21 by 1996, is an example of actual political commitment at the artifactual level to
meeting a declared specific commitment. In such a case, one would expect to find also
espoused values in favour of the specific commitment, driving the action i.e. espoused
specific commitment. 1t is possible, but very unlikely, that commitment to it may also exist
as a basic assumption (a basic specific commitment), rendering it unthinkable that it should
not be met. Nevertheless, whether or not actual political commitment to the declared
specific commitment runs any deeper than the artifactual level, simply meeting it would be

considered by most people to be quite sufficient. This thesis argues that it is not.

Actual ideological commitment. - Declared ideological commitments can, by definition, be
met only at the level of basic assumptions but support for them at the shallower levels is
more likely to exist and may be sufficient to satisfy observers that the local authority
leadership is not simply paying lip service to its claimed support for a particular ideology
and is making progress. Actual ideological commitment e.g. to sustainable development,
may conceivably exist at the level of basic assumptions as a basic ideological commitment

with little or no commitment at the shallower artifactual and espoused ideological levels.

These three /evels of actual ideological political commitment are the focus of this thesis
and are shown at A, B and C in Figure 2. 'Artifactual ideological commitment' (A) describes
action which is purposefully consistent with the given ideology. 'Espoused ideological
commitment' (B) describes organisational acceptance that the ideology must be embraced.
One might reasonably expect the leadership of an EC local authority to have, at least, this
level of commitment to sustainable development ideology even if they do not 'take it for

granted' as the only conceivable ideology i.e. as a 'basic ideological commitment' (C).
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Revealing Levels of Actual Political Commitment

Whether declarations of specific commitment are met or not at the artifactual level can be
tested by examining behaviour. Most local authorities in the UK, for example, had not
achieved a consensus on a local agenda 21 by 1996 (Tuxworth and Thomas, 1997). Whilst
this suggests, strongly, a lack of basic ideological commitment and probably even more so
a lack of espoused ideological commitment, it does not demonstrate it. It may be that other
factors, such as a lack of available resources, are the cause. Most studies of commitment in
the environmental field, however, have focused on comparing and contrasting actual
behaviour against declared commitment, drawing conclusions largely from the artifactual
level e.g. Moore (1994) and Muir, (1996). There has, understandably, been an emphasis on
comparing fairly readily observed action against political declarations with the aim of
identifying the 'obstacles' which stand in the way of action. This thesis attempts to go
further, emphasising the importance of understanding also what is happening at the deeper
levels, especially that of Schein's basic assumptions. It is, thus, especially interested in the
'obstacles' of a lack of organisational ideological commitment and/or a lack of basic
ideological commitment to declared ideological commitments, either expressed or implied.
This is important because, if political commitment is weak at these levels, it is very likely
that action will remain at the margins of what the ideology demands. We might, for
example, witness a readiness by a local authority leadership to develop domestic waste
recycling facilities because it is a way of being seen to be acting in a politically fashionable
way in favour of 'the environment' but does not compromise its dominant ideology which
excludes the tenets of sustainable development. The same leadership may, thus, when
tested more severely, be unable to meet calls for its declared commitment to sustainable
development to be fulfilled. An example of such a test would be the need to decide between
the seriously negative environmental consequences of a planning proposal and the local

economic development benefits which it promises.
The existence of a basic ideological commitment requires a knowledge of that ideology. A

group cannot be regarded as committed to an ideology if it does not understand it.

Knowledge of sustainable development ideology by the EC local authority leaderships was,
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therefore, tested. (See Chapter Five.)

THEORY TESTING AND MODEL IMPROVEMENT

After many false trails, political science's agenda building and implementation theories were
ultimately found to offer the most appropriate models for improvement to explain what had
been observed in the case studies. The improvements offered in this thesis attempt to add
some new understandings about how the behaviour and the attitudes of local authority
leaderships can be influenced by those, such as pressure groups, who seek to promote

change.

Using the experience of the Environment City Programme as case study research towards
model improvement was appropriate for two particular reasons. First, as mentioned in
Chapter One, the Programme was established to be an open experiment yet vital questions
for political science about what difference to ideological commitment the initiative had
made, had not been previously addressed in any depth. Second, the pioneer status in this
field of the Environment City Programme and the four local authorities enabled me to give
particular attention to both deviant cases and likely non-fitting data. As Dubin (1971: 34 )
argues, these characteristics are especially favourable to the theory building process. My
experience confirmed his assertion that ‘The theory is forced to be modified to incorporate
the non-fitting or non-conforming empirical results.' Use of Schein's method for uncovering

levels of culture to inform the development of public policy building theory was also novel.
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CHAPTER THREE
THE EXPECTATIONS OF AGENDA 21 AND THE UK RESPONSE

INTRODUCTION

We are compelled to manage the most important global transition since the agricultural and
industrial revolutions - the transition to sustainable development. (My emphasis.)

Gro Harlem Brundtland at Rio, 1992.

In pursuance of Brundtland's imperative of bringing about this transition to sustainable
development, Agenda 21 (UN, 1992) is the most comprehensive environmental action plan
ever agreed at world political level. Local government, however, has a vital role in this.
It has been estimated that about two thirds of the action contained in Agenda 21 cannot be
implemented without the support and involvement of local government (LGMB, 1993: 18).
There has, however, been much uncertainty about what it actually expects of local
authorities. For example, research into the response of local authorities conducted by the
Centre for the Study of Environmental Change at Lancaster University (Macnaghten et al.
1995: 5)! found that:

There are grounds for serious concern about the adequacy of the government's (central and
local) own representations and wnderstandings of the concepts of 'sustainability’ and
'sustainable development'. Such representations have frequently given the impression that
there is an unambiguous 'objective’ scientific underpinning to the terms, from which follow
equally unambiguous social and political prescriptions which need now to be implemented.
Highly significant though scientific insights are in this field, current research at CSEC and
elsewhere (particularly within the ESRC's GEC programme) is throwing increasing doubt
on the adequacy of an approach resting exclusively on such a picture. It neglects the
significance of social, political and cultural processes involved in the emergence, definition
and development of the concepts, and assumes an authority and effectiveness which may be
increasingly questionable. Indeed, it seems likely that some of the difficulties encountered
during the present research - for example, the widespread public scepticism about the good
faith of those public bodies who are now seeking to promote sustainability objectives - are
being reinforced by such inadequacies of official understanding. If so, there is a need for

1 Macnaghten et al. also found a lack of trust by the public in local democracy. See also Cairns
(1996) who suggests that the public has lost faith in local governance as a democratic institution.
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renewed discussion, at both national and local levels, about the basis on which

interpretations of sustainabiflin: are now evolving. (My emphasis.)
Research Question 1 (RQ1) requires clarification of what Agenda 21 expects of (UK) local
authorities. Research Question 2 (RQ2) is interested in the degree to which the Environment
City local authorities are committed to meeting those expectations. In response to RQ1,
therefore, this chapter seeks to understand the ideological context as well as some of the key
passages of Agenda 21 in relation to its expectations of local authorities. As the first stage
of the response to RQ2, an attempt to identify and explain the nature and scale of an
hypothesised gap between these expectations of local authorities and the way they have
been interpreted and responded to by UK Government and local government is also begun.
The explanations put forward are developed further in the next two chapters drawing on

evidence from the Environment City case study local authorities.

This chapter focuses on the nature of the declared ideological commitments which have
been made by, or on behalf of, local authorities in relation to Agenda 21. It also describes
some of the evidence of artifactual commitment by UK local authorities. The next two
chapters, use the case studies to examine the nature of, especially, espoused value and basic
ideological commitment to Agenda 21 ideology by the Environment City local authority

leaderships.

CALLS FOR A MAJOR SHIFT OF IDEOLOGY

An Environmental Imperative?

Every form of life continually faces the challenge of reconciling its innate capacity for
growth with the opportunities and constraints that arise through its interactions with the
natural environment. (Clarke, 1990)

Yet only our species can intellectualise about the challenge.

Schumacher's Small is Beautiful (1973) was the first really influential cail but many others
have followed (e.g. Robert, 1993; Wall, 1990; Lovelock, 1989; Hawken, 1995 and Jacobs,

1996). They are all predicated on the now widespread belief that our species faces an
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environmental crisis, that we are causing it and that there is a concomitant imperative for
us to change our behaviour to avert it for our own sakes. The debate surrounding these calls
has come to centre not on whether we face an environmental problem but rather on the scale
of that problem and‘ on the scale of social, economic, technical and political change which

will be needed to meet it.

The problem is that we are living beyond the carrying capacity of our planet. Our estimated
numbers have risen from 1.7 billion at the beginning of the century to 6.3 billion at its close
(Sarre et al., 1996). Moreover, our science and technology have given us enormous power
to take increasing wealth from the rest of nature. Ehrlich (1994: 53-57), for instance, argues

that:

Today's society is not sustainable (that is its impact is too high) by the simple standard that
humanity is only maintaining itself by expending natural capital. The most important
components of that capital are deep, rich agricultural soils, ice age water stored in aquifers,
and biological diversity. The current human enterprise is steadily degrading natural resource
stocks and flows and using up the capacity of ecosystems to absorb the inevitable wastes that
result from those flows. Those processes can only lead to a steady deterioration in the lives
of most people, followed, if the trends are not reversed, by a collapse of civilisation.

Robert (1993), the environmentalist 'guru’, similarly contrasts nature's cycles with the linear
approaches to resource use that our species has adopted and argues that we are on a
collision course with nature. Also in similar vein, Lovelock's (1989) influential Gaia
hypothesis maintains that the biosphere might be thought of as a super-organism with the
capacity for maintaining its equilibrium and recovering from the damage. In the event of
a global disaster, these mechanisms would ensure that life continues on Earth, though not
necessarily with the continuance of the human species, in any case a relative newcomer to
the face of the planet. We are, thus, seen to have achieved what for any other species we
would consider to be plague proportions and should recognise that nature has a habit of

putting down such species to restore equilibrium; 'the balance of nature'.

There is no shortage of evidence of the 'environmental crisis’. On many environmental
issues scientific consensus exists. A report of the Intergovernmental Panel on Climate

Change (1995), for instance, presents a consensus among 2,000 of the world's scientists.



This holds that the world is warming up and that pollution /s, at least, partly to blame. The
report claims that new evidence shows ‘a detectable human influence on global climate'. It
adds that the warming of the past century is likely to have been, at least partly, caused by
increasing emissions of carbon dioxide and other greenhouse gases such as methane and
nitrous oxide. They agree also that warming will have dramatic effects, more droughts and
floods for example, and could accelerate out of control. Moreover, they warn that even if
we act now to stop any further rise in the anthropogenic emissions that contribute to global
warming, the climate will go on heating up and the seas will continue to rise for centuries
to come. The result, they believe, will be the end of a period of 10,000 years in which a
relatively stable climate has allowed human civilisation to begin and to flourish. Moreover,
with an estimated 54% (rising to 70% by 2025) of the world's available fresh water being
consumed by man, it is not surprising that even some scientists are forecasting wars over

water (Houghton, 1996).

If the reader is any doubt about the need for great caution in our dealings with nature, then
it should not be forgotten that science tells us that it was early life forms themselves which
removed much of the carbon dioxide from the atmosphere, creating the breathable oxygen
laden atmosphere on which we depend; a process which science also tells us we are now
rapidly reversing (Sarre ef al., 1996). Causality has been usefully defined by Oelschlaeger
(1991) in arguing that, as hunter-gatherers, societies do not separate themselves from nature,
but see themselves as part of it. Agricultural and technological societies, however, separate
themselves from nature both conceptually and practically. From this, the idea that we must
find ways of shifting our relationship with nature and with each other to an environmentally

sustainable one underpins much of the argument which follows.
The Scale of the Crisis and Response Necded
In their seminal work, Limits to Growth, Meadows ef al. (1972) attempted to show that

existing attitudes were in danger of leading to economic collapse, from resource exhaustion,

pollution and/or population growth. They tightened up their computer models for Beyond
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the Limits (1992).* The essential mathematical point, however, hardlv needs computer
modelling. Ehrlich (1994: 53-7), with references to Holdren (1991), for instance, provides
useful formulaic rigour for exploring views of causality and of the scale of behavioural

change which will be needed.

The scale of humanity's impact (I) on its life support systems is the product of population
size (P) multiplied by per capita affluence (A) - or consumption, and some measure of the
impact of the technologies (T) employed to supply each unit of consumption i.e. I=PAT. In
large part, Ehrlich, a population scientist, places responsibility for the overshoot of carrying
capacity with the overpopulated and overconsuming rich nations by putting figures into his
formula derived from energy expert, Holdren's 'optimistic’ scenario. Holdren developed his
'optimistic' scenario for containing global energy consumption while closing the rich-poor
gap and ending population growth in approximately the next 100 years. It claims to suggest
a feasible path to a sustainable world society. Poor nations develop quickly enough to
increase their per capita energy use by 2% per year between 1990 and 2025, doubling it
from 1.0 to 2.0 kW. Simultaneously, their combined populations increase by two-thirds.
Also during the same period, the rich nations have the challenge of reducing their per capita
energy use by 2% annually through increased efficiency, reducing their use per person per
day from 7.5 to 3.8kW. Population growth for them during this 35-year period has to be held
at no more than 10%. In the rest of the next century both rich and poor nations converge on
an average per-person energy use of 3kW. By around 2100, the world population would
have reached a peak of around 10 billion and decline thereafter. At the peak, total energy
use would be 10 billion x 3kW, or 30TW.

As Ehrlich points out, Holdren's optimistic scenario assumes that population size can be
limited to 10 billion and that a high standard of living can be achieved with a per capita rate
of energy use only one quarter to one third of that now seen in the United States. Ehrlich
claims that this could be achieved with an increase in the overall quality of life, using only
technologies already in hand. He concludes, however, by questioning whether it will be

possible to design political, social, and economic systems that will allow a society with a

? See also Cairncross (1991).
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population of this size to function smoothly and, indeed, whether in view of its propensity
for conflict and self destruction, civilisation can manage to reach such numbers without
catastrophe. A Joint Statement by the Roval Society of London and the US National
Academy of Science (1991: 5) supports this view by asserting that, whilst science could
make a significant contribution to mitigating the stresses that will be caused by
environmental and resource problems '....it is not prudent to rely on science and technology
alone to solve problems created by rapid population growth, wasteful resource consumption,
and harmful human practices.' and that 'Global policies are urgently needed to promote more
rapid economic development throughout the world, more environmentally benign patterns
of human activity, and a more rapid stabilization of world population.' In short, these are
calls by a leading scientific authority for Ehrlich's A factor to be managed for our own

good.

The Earth Summit and Agenda 21 (UNCED, 1992) was the first significant global effort to
attempt to introduce such ‘rationality’ into the way humanity conducts or manages its
relationship with the rest of nature. The Brundtland Commission (U.N., 1987), however,

made an earlier attempt. (See later in this chapter.)

A Spectrum of Green Ideologies

How must our values change for the well-being and prosperity of future generations to be

secured?
Discussion topic for UNCED-UK Symposium 2.06.94 Values for a Sustainable Future.

The Choice is Qurs

Ehrlich's identity stresses that, to live in harmony with the rest of nature and with each
other, the human species needs to make enlightened, rational choices. If we take it as given
that we can do little about the population factor (P) in the medium term, because the
explosion to 10 billion by 2100 is built into our future, then only the affluence (A) and
technology (T) factors remain as variables which we can conceivably do anything

significant about. The second of these, the rate of technological advancement, especially in



terms of making use of renewable resources, will be crucial and the value of 'technofixes',
in general, should not be underrated. Nevertheless, as Ehrlich says, we cannot (vet?) make
the T factor infinitesimally small. We are, thus, left with the essentially economic choices
of the A factor which, without compromising Ehrlich's meaning, we can replace with a C,
representing choice. The identity can thus be rewritten as: 1= PCT where the choice
component (C) is seen as the major variable and, properly, central to the identity. The
choices (C) are about how we live. They include, for instance, choices about the vigour with
which we pursue technofixes or the means for limiting population growth; the means of
production which we adopt; how we view 'quality of life'; the degree to which we refrain
from using the Earth's 'capital’, increasingly living off its 'interest' instead; and the way we
distribute the available resources. The choices (C) element, then, includes Ehrlich's
considerations of affluence (A) but also makes explicit the other choices which are implicit

in his identity.

The Environmental Spectrum and Sustainable Development

An examination of this, theoretically, wide choice of responses to the environmental ‘crisis'
helps us to locate the ideology of sustainable development which underpins the declarations

and expectations of the Earth Summit and Agenda 21.

Many models are available including those of Eckersley (1992) which define types of
(sometimes overlapping) environmental standpoint, and Shrivastava (1993). O'Riordan
(1981) initially suggested a simple dichotomy between ecocentric and technocentric
approaches where the latter implies trust in scientific and technology fixes. Gibbs' (1994)
adaptation of O'Riordan's (1992B: 306)* later more sophisticated environmental spectrum
is used here, however, to present the broadest spectrum of possible ideologies (Figure 1.)

At one end is the human centred 'dry green' approach which, he claims, relies on ‘sound'

3 O'Riordan (1991) first presented what was effectively, a 'spectrum’ of green values in 1991 as
'modes of greenness'. This was developed further by O'Riordan (1992A: 12). See also O'Riordan,
1989,
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Figure 1. THE ENVIRONMENTAL SPECTRUM
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Gibbs, D. (1994) 'Towards the sustainable city; Greening the local economy', Town Planning Review, 65 (1),
p100, adapted from O'Riordan, T. (1992) 'The Environment', /n Cloke, P. (Ed.) Policy and Change in Thatcher's
Britain, Pergamon, Oxford, p306.

scientific judgements to inform policy. This is consistent with the scientific materialism of,
what is often referred to as, the dominant model or paradigm (Moore, 1994 and Jacobs,
1996) At the other end of the spectrum are the radical Earth centred 'deep green'
approaches.* The concept of sustainable development, as the 'flagship' idea of shallow green
ideology, is seen to rest somewhere between the dry and deep green extremes. Ideologically,

it is still human-centred and is, arguably, much closer to dry than to deep green.

Whilst ORiordan's use of the terms 'dry’, 'shallow' and 'deep’ green is followed in principal
throughout this thesis, it is believed that the term 'shallow green' does not convey the
strength of commitment to the environmental cause which the achievement of sustainable

development demands. The term ‘sustainable development green' is, therefore, used instead.

! For a collection of key articles and chapters from books on environmental politics including
Naess, Schumacher and Hardin see Goodin (1994).
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Sustainable Development (Shallow, Green

ORiordan (p308) describes shallow green as a human centred approach. but one which sees

a potential for;

constructing, transforming and replacing the natural world in a manner which is consistent
with its life protecting functions....The aim is to combine natural and economic science to
provide a more secure approach to valuing the intrinsic merits of natural processes and
functions.

He adds that:

Central to a shallow green approach is the concept of sustainable development as an
organising principle for the economy.

The idea of an organising principle suggests a presumption in favour of scientific

management.

The economist, Schumacher (1973) was an influential pioneer of sustainable development,
laying the foundations for much of today's environmentalism. He was among the first to
advocate organic farming and to warn of the dangers of nuclear waste, of a throw away
society and of global poverty, especially the West's obsession with quantity rather than with
quality. Importantly, however, his advocacy of a technical revolution to intermediate
technology emphasised the need for localisation of economic activity, the much discussed
'small is beautiful'. Emphasising the nature of reciprocal altruism, Heinen and Low (1992)
take this further by presenting valuable psychological arguments in support of the small
scale as the only way in which we will be able to shift our behaviour to achieve sustainable
development. Hardin's (1988) ‘tragedy of the commons' seeks to illustrate how narrow self
interest, when not consistent with the common good, brings about not only the destruction
of an environment on which we all depend but also does so irretrievably. The ideology of
sustainable development has, thus, been seen as offering a reconciliation between our
individual needs and of the need for a pact with each other to share fairly and care for our
common environment. Whilst, I have indicated the strength of the arguments which stress

that such pacts require small scale organisation, however, the trend since Schumacher has



been violently towards the ever larger. Globalisation has increased, massively, the scale of
our economic management activity and we now look to large scale (global) management,
¢.g. through Earth Summits, to manage 'sustainable development' into this activitv for our

I3

own salvation.

Whilst the concept of sustainable development® is frequently and variously defined to suit
different value positions, the Earth Summit (UNCED, 1992) relied on Brundtland's
definition (UNWCED, 1987: 43):

Sustainable developmen* ‘< development that meets the needs of the present without
compromising the ability of future generations to meet their own needs. It contains within
it two key concepts:

* the concept of needs, in particular the essential needs of the world's poor, to which
over-riding priority should be given;

* the idea of limitations imposed by the state of technology and social organisations
on the environment's ability to meet present and future needs.

As Smith (1991: 221) explains, this definition contains at least four serious concerns:

a) a concern about the relationship between resource use, population growth and
technological development and advancement;

b) a concemn about the production and the distribution of resources of food, energy and
industry amongst the developed, developing and underdeveloped nations of the
world;

c) a concern about uneven development, about the gross imbalances between

rich and poor nations, about economic dominance and ideological differences:

d) a concern about environments; degradation and ecological disaster.

From this perspective, the concept of sustainable development can, thus, be seen as a
response not only to the environmental imperative but also to the 'moral imperative'. It is

development which respects the need for both intergenerational equity and for equity for the

’ See Nath er al. (1996) for an excellent attempt to grapple with various dimensions of the
sustainable development debate, including its history, the disjuncture between theory and practice,
the role of technology and policy application. See also Wilcox (1992) and Basiago (1995) for
definitions of sustainable development.



present human inhabitants of our planet. It sees an indivisible relationship between a
concern about human 'welfare’ and a concern for the human environment. The approach
focuses on human need rather than human want and, interpreted as intended by Brundtland
and the Earth Summit, it offers a fundamental challenge to the materialist and consumerist
values of much of the developed world. It is consistent with the view of the environmental

crisis and imperative presented above.

Perhaps the most significant characteristic of the approach is that it is difficult to pin down
ideologically. The woolliness of the term 'sustainable development' is, though, a strength
as well as a weakness for its advocates. It is a weakness insofar as it is very susceptible to
hijacking by proponents of dry or deep green and the former, in particular, as illustrated
later in this chapter in relation to Agenda 21 and government. A strength, however, is that
it has a 'wooden horse' capability. Firstly, its potential looseness of meaning makes it
acceptable to a wide range of value positions including those of 150 national governments
signing up to it in Rio, almost all of whom have a tendency towards free market and dry
green ideology. Secondly, proponents of true 'sustainable development green' then have a
good beginning for leading these semi-convertees down the 'path of true virtue'. This thesis
argues that those with a dry green tendency who champion the concept defined by them in
their own terms, are especially vulnerable to being drawn incrementally closer to bona fide

sustainable development greenness.

The roots of sustainable development green extend further into the Utilitarian tradition than
do those of a dry green approach and less into Imperialist assumptions than dry green. It
can, however, be seen that both are essentially anthropocentric. It can also be seen as the
conscience of the harsh values which underpin the dominant paradigm and thus dry green.
It presents as a civilised and humanitarian response appealing to our prevailing sense of
rationality, sanity and justice. The ideological battle ground, thus, rests essentially between

sustainable development green and dry green.
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Dryv Green Approach to Sustuinability

Dry green ideology is unashamedly human-centred though it could hardlv be claimed to be
humanitarian. It trusts in  science and 'technofixes'. It also trusts self regulation to deliver
sustainability and to that extent is well suited to unfettered free market ideology. The
dominant paradigm is, ideologically, quite close to this pole of the spectrum though
environmental regulation, ethical investment, consumer pressure, pressure groups and a
genuine concern by some business people for environmental issues are forces which have

tempered that extreme.

Pearce et al. (1989), are the best known UK exponents of what might be described as
‘'moderately regulated' dry green ideology and their Blueprint for a Green Economy was
originally prepared as a report for the Department of the Environment. It received a great
deal of publicity for its perceived practical, down to earth approach to sustainable
development in terms of economic appraisal. The report was commissioned by a Thatcher
government which wanted to test the practicability of sustainable development and the
result, though by no means giving unqualified support to dry green ideology, was
sufficiently acceptable to its free market philosophy that Pearce was made economic adviser

to the, then, Environment Secretary.

The neo-classical economic assumption which Pearce er al. rely on is that the environment
can be independently valued in financial terms but the reality is, as Blowers (1993) argues,
that decision-making is never independent or impartial. Someone, somewhere has to make
a value laden decision. Finally, the Pearce approach clearly works better for developed than
for developing countries seeming to disregard any need for equity and to seek intellectual

purity rather than political reality.

A Deep Green Approach to Sustainability

The other pole of the spectrum describes an ectopia. Fundamentally, the belief is that the

only solution to the environmental crisis is an immediate and radical restructuring of the
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economy and society. It is that we have to change our behaviour substantially, for example,
to one of Ghandian simplicity or face catastrophic consequences. Such deep green stances

are extremist, for example, Goldsmith (1972: 34):

The principal defect of the industrial way of life with its ethos of expansion is that it is not
sustainable. We can be certain that sooner or later it will end, whether against our will, in a
succession of famines, epidemics, social crises and wars; or because we want it to.

Naess (1973: 95), a Norwegian philosopher, coined the phrase 'deep ecology' in contrast
with the 'shallow ecology' from which the term 'shallow green' came. He sees the shallow
ecology form of environmentalism as having as its central objective ‘the health and
affluence of people in the developed countries'. In deep ecology, however, the perspective
is not human centred. Naess describes it as 'the equal right to live and to blossom' for every

living thing.

Although Naess goes further, the deep green perspective embraces the traditional ideas of
Stewardship. Tokar (1988: 32) claims that 'A wide spectrum of artists, philosophers, animal
rights advocates and spiritual seekers have embraced deep ecology as a call for a stronger
personal link to the natural world'. Gaian ideas are generally consistent with the perspective

as is the need for some form of population control. See also Devall and Sessions (1985).

Returning to Ehrlich, it is difficult not to see the need for a move towards deep green values.
Even Gibbs (1994: 101)° in his rejection of a deep green approach and his advocacy of a
shallow green approach towards the development of the sustainable city, does so on the
basis of realism rather than a belief that shallow green will be enough - certainly in the

longer term.

From a deep green perspective the term sustainable development is typically viewed as self
contradictory and, therefore, valueless. Referring to a 1990 colloquium Stren ez al. (1992:

4) explain:

S See also Gibbs, 1991 and 1994,
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Thus discussion of the concept led some participants to reject it outright as a virtual
oxymoron of two irreconcilable opposites: development (understood to mean more use of
natural resources for short run economic benefits) and sustainability (understood to mean
respect for the biosphere through modification of current patterns of production and living).

Also close to the radical end of the spectrum and rooted in the history of industrialised
society, neo-Marxist perspectives are, unlike an ecology centred viewpoint, human-centred
whilst still demanding fundamental change to patterns of consumption and production,
emphasising especially distributive aspects in the interests of a more just society. Whilst
Gibb's analysis does not expressly allow for this perspective, writers like Redclift (1987,
1989 and 1994) stress the structural inequalities of the global economic system and
especially the economic dependence of the less developed countries on the developed. Such
inequalities were well recognised by Brundtland and to a lesser degree at the Rio Summit,
but Redclift points to the former as not going far enough. Whilst Brundtland and the Earth
Summit implicitly recognised the dominance of capitalism, they assume that this system
can accommodate the major shifi in behaviour which is needed. The neo Marxist view
requires revolution for fulfilment but to claim this would have been politically

unacceptable. (See also Kuper, 1996 for a critique of red/green politics.)

Although the Earth Summit and Agenda 21 made some concessions towards the transfer of
technology and redistribution of wealth it has so far been at the level of gestures rather than
any real movement towards social and economic, let alone environmental, justice. As the
US Vice President admitted in a more general context it is not politically feasible to do
more (Gore, 1992: 305). Moreover, even though consumerism lies at the root of all
environmental problems, the clamour in both the Second and Third Worlds is increasingly
for 'market orientated' growth. It is hard to see how that clamour might be successfully
handled in the interests of the environment but the evidence suggests that sustainable

development offers the best chance of a good beginning.

43



Progressing Towards An Alternative Sustainable Development Green (Welfarist)

Paradigm

An idea of the nature of the global management challenge envisaged by Brundtland (See
opening quotation to his chapter) is given in Figure 2. (Pell and Wright, 1996B), being
represented as an uphill struggle for sustainable development. This is offered as a
development of ORiordan's (1991 and 1992) and then Gibb's (1994) green value 'spectrums'
into a dynamic representation of the conceptual journey which will have to be travelled if
environmental sustainability is to be achieved. Figure 2., thus, emphasises that the first part
of the climb is up the least steep foothills of progress. It presents the view that in terms of
ideology, values and behaviour (which are by no means usually coincidental), most national
governments and local authorities have reached somewhere between X and Y. These
positions (and X in particular) are not far advanced from unfettered free market economics
and less so from the dominant paradigm which rests between A and X. This research into
the values and behaviour of people (and especially the local authority leaders) in the
Environment Cities indicates that they are, at Y, ideologically closer to B than most national
governments. (See p328.) The climb from Y to B requires a major shift in values and

behaviour. It presents a much steeper climb than that which has already been achieved.

Materialist lifestyle goals have to be substantially modified in favour of a less materialistic
quality of life goal (Mitchell, 1996). If our species chooses to manage its relationship with
nature beyond that point ie. to benefit nature for its own sake and not ours, then the slope
becomes still steeper and, because to live at all, we have to have at least some impact on the

rest of nature the slope reaches a theoretical feasibility limit at Z”.

" See also Blowers (1993) for an account of the 'quest for sustainable development'.
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Figure 2. THE UPHILL STRUGGLE FOR SUSTAINABLE DEVELOPMENT

A
Human-centred values Nature-centred values '
dry green shallow green '
Time
POLITICALACCEPTABILITY
Environmental efficiency/design
Positive Environmental management
forces
for  Economic instruments (eco-taxes) Moving from A to B
change Legislation (regulation) requires a major shift
in valu d behaviour.
AGENDA 21 in values and behavio
‘ Moving fromY to B will
require a much greater shift
than that required to get fromA toY. '
Z represents the feasibility limit.

A - Unfettered

-

Progress towards sustainability and beyond

free market economics

X - Position of most national governments

B - Sustainable development (shallow green target) Y - Position of environmentally leading local

C - Deep green

authorities/businesses

Pell, D. and Wright, G. (1996B) The Uphill Struggle for Sustainable Development: The Local Economic

Dimension, Local Environment News, 2 (7), 6.

Crucial to making progress towards sustainable development is recognition that it will

increasingly challenge dominant ideology. As Secrett (quoted from Church, 1995) says:

Ecology teaches us that there are no environmental solutions to environmental problems,
except over geological timescales. There are only economic, social and political solutions
because the causes of environmental degradation are economic, social and political by

nature.

Similarly, a systems perspective of sustainable development (Figure 3.) can be constructed

to show the need, as Pinfield (1996) argues, to reconcile social, economic and

environmental goals for its achievement.

45



Figure 3. A SYSTEMS PERSPECTIVE ON SUSTAINABLE DEVELOPMENT

The ‘three spheres’ model.
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Adapted from International Council for Local Initiatives (1996) The Local Agenda 21 Planning

Guide, Toronto, Canada.

As Littlewood and While (1997: 101) point out, however:

...the extent to which this ideal model can be achieved in local decision-making is unclear,
not least because the imperatives which guide each sphere are not necessarily complementary
and are often contradictory. In practice, without a strong commitment to prioritising
sustainable development the economic, environmental and community spheres are unlikely
to coalesce. On the contrary, in the past there has been a tendency for the spheres to move
apart or for the model to explode, as a result of inherent stresses. (My emphasis.)

In defining the nature of the 'dominant model' of development, Jacobs (1996: 117) ®is right

to argue that any alternative model must start by addressing the unquestioned pursuit of

b See Chapter Six for discussion of the 'dominant scientific materialist paradigm'.
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economic growth, pointing out that, over the last 50 vears, it has become the main objective
of politics not just as the source of wealth creation but also as the automatic solution to all
other problems. On behalf of the Real World Coalition, however, he argues that, from each
of the substantive ﬁélds of environmental degradation, global poverty, inequality,
unemployment and quality of life in Britain, a different picture emerges. This is that
'...economic growth per se¢ does not achieve wider objectives; on the contrary, current

patterns of growth actually generate many of the problems.'

Jacobs asserts that this is so because of one of the most long-standing assumptions of
contemporary politics; that socia: and environmental issues are essentially questions of
distribution. He reasons that, where the processes of production themselves are the causes
of these problems, concentrating resources on increasing production in order to have more
resources available to redistribute only adds to the problems with which such distribution
is meant to deal. From this, he reaches some conclusions about the nature of the alternative,

sustainable development led, model:

The priority given to economic growth in political and economic life therefore needs to be
changed. Instead of economic policy overriding all other, with wider objectives relegated to
mere derivatives of growth, these objectives should be regarded as the priorities themselves.
Not just social and environmental but (crucially) economic policy should then be addressed
directly to them. Domestically, the new direct objectives should start with achieving
environmental sustainability, reducing inequality and poverty, and increasing and
redistributing employment and work. In general, the primary aim should be, not private
income growth, but improvements in the quality of life; that is, in the overall wellbeing of
individuals and in the social and cultural development of society as a whole. Internationally,
our first objectives should be to eradicate poverty and to protect environmental resources,
so as to ensure security, both within and between nations.

Dry green views of the route to sustainable development (e.g. Pearce ef al., 1989) tend to
get to their destination by redefining the concept to take it closer to their own ideology. As
argued above, this can help it to become accepted by those, in government for instance, who
would not be able to accept it as shallow sustainable development green ideology. Examples

are given later in this chapter.

Drawing on the arguments of Johnson (1991), Baxter (1996: 68) is right to assert that some

ideological distance towards sustainable development green has already been travelled. He
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asserts that it 1s now intellectually unacceptable to develop political theories in which the
sole focus of concern is human well-being and values, ignoring the issues which greens have

pushed to the fore concerning the well being of other species:

Just as all political theories must take a view about liberty, justice, autonomy, equality and
so on, with respect to human beings, so they must now take a view about the impact of
human political, social and economic arrangements on the biosphere and seek to show that
these views are at least defensible.

This suggests that the need to defend the environmental integrity of all political policies is
now a basic ideological commitment in political groups. As argued in the next section, all
of the UK political parties and the nearest thing we have to world government, the UN, now
appear to accept this. This is undoubtedly progress, even if the steepest part of the road has
yet to be travelled.

A PYRAMID OF DECLARED IDEOLOGICAL COMMITMENT

The Hope

A new world order, as we move into the 21st century, must unite us all in a global
partnership - which always recognises and respects the transcending sovereignty of nature,
of our only one Earth. We have to make sure that the road from Rio is a fast track, if we are
to realise our hope that the United Nations Earth Summit really was a quantum leap forward
on that road to sustainable development.'

Maurice Strong, Secretary-General of The United Nations Conference on Environment and
Development. (quoted from Foreword to Quarrie, 1992)

Referring to the proposed Declaration of Principles:

It could be accepted by governments and embraced by people throughout the world as a
historic symbol of their commitment to, and hope for, the future of life on our planet.'

Maurice Strong, 1990 (Johnson, 1992: 24) (My emphasis.)

The Fear

I would sooner see a goat as the custodian of the garden than humans as stewards of the
Earth. We know what to do but lack the will to do it.

James Lovelock (quoted by Crispin Tickell, 08.01.96, Doomsday Lecture, Radio 4)

Only after the last tree has been cut down. Only after the last river has been poisoned,
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Only after the last fish has been caught. Only then will vou find that moneyv cannot be eaten.

Cree Indian. unattributable.

If people are still here to keep writing them, we must hope that the history books have
reason to record 14 June 1992 as the date of a momentous occasion for humanity and that
Maurice Strong's hoped for 'fast track from Rio' ultimately became a reality - even though
it got off to only a very slow start. We must hope that, ultimately, our post-Rio action causes
us to look back on the declared commitments made there as being at least as significant as
the landing of the first man on the moon. Perhaps we were spurred by those wonderful
pictures relayed to us from the moon of our only planetary home, to at last begin to realise
how precious our Earth is to us and that humankind has a collective need to put right the
mismanagement which has put us on a collision course with nature. Environmental politics

is littered with declarations of commitment to do so°.

The output of the Summit, and especially the Agenda 21 action plan, was encouraging and
can be viewed as a set of declarations of political commitment to managing a major shifi
of behaviour and ideology to lead us out of the perceived environmental and development
crisis. These commitments can be viewed as sitting at the apex of a pyramid of
commitments made by major groups in society and by all tiers of government most of
which included declared ideological commitments. Politically, much of the broad base of
the theoretical pyramid, however, is made up of the declarations of commitment made by
local authorities with the intermediate levels comprised of declarations made by regional
governments, national level associations of local authorities, the governments of nation
states, groupings of nations such as the European Community and world level associations
of local authorities. Some of these other political declarations were made before the Earth
Summit e.g. by the Environment City local authorities and by the UK's national level
associations of local authorities. Most followed the Summit's lead. Examples of such
declarations include the UK Local Government Declaration on Sustainable Development
which was signed up to by all five local authority associations (LGMB, 1993: 82). It

declares that UK local government is '...ready and willing to work with centrai government

¥ For an account of the international response and the UK's see Hughes (1996).

49



and the whole community to achieve sustainable development.' The EC's Fifth
Environmental Action Programme (1993)™ and the Maastricht Treaty (Wilkinson, 1992),
declared the EU's commitment. The Common Declaration on Behalf of Cities and Local
Authorities and the associated Curitiba Commitment (1992) by local authoﬁty associations,
worldwide, was presented to the Rio Summit and was used as the basis for Chapter 28 of
Agenda 21 (see below). In particular, it was an agreement by most local authority
associations (including the UK's) that each local authority should develop an action plan -

a Local Agenda 21. The associations committed themselves, for instance, to:

promote the implementation by cities, metropolitan and local authorities, of measures needed
to alleviate the impact of economic development on the environment..

and to

...develop jointly with their member authorities, decentralized cooperation as an instrument
of international policy for the environment, to show solidarity among local authorities and
to enable them to take their rightful place in the action being undertaken through the United
Nations.

There was clearly, therefore, a recognition by local government world wide that the
environmental agenda, and especially Agenda 21, offered an opportunity to press for greater

freedom to govern. This is referred to again, in more detail, below.

This was a much more detailed commitment than was incorporated in Agenda 21 including,
for instance, a requirement to undertake regular environmental audits involving all sectors
of the community and also one to establish an environmental curriculum to be taught in

schools and other institutions about environment and sustainable development issues.

This pyramid of commitments can usefully be viewed as a massive management enterprise
which is consistent with the 'scientific managerialism' of the dominant paradigm. Certainly,
Agenda 21 adopts a managerial style in delegating a role to most 'major groups', many of
which are not governments and more is said of this later. A particular utility of this

perspective is that, with obvious limitations, it allows public policy implementation theory

1 See also The LGMB's Guide to the Fifth Action Programme (1993) which explains the
expectations which the Programme makes of local authorities. The LGMB claims that 40% of the
proposed actions would involve them.
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to be applied to the endeavour. This throws light on some of the factors which have

influenced the scale and nature of progress especially at the local authority level.

Realistically, it must be recognised that the nature of these declarations of commitment was

very ambitious in relation to the likely actual commitment of national or local governments.

Before examining the more specific expectations of the Earth Summit, and Agenda 21, it
is helpful to consider, briefly, the work of the Brundtland Commission (United Nations
World Commission on Environment and Development; Our Common Future, 1987) which

set the scene for this world level apparent push for a change of behaviour.

Brundtland

In late 1983, Gro-Harlem Brundtland, then Prime Minister of Norway, was called on by the
Secretary of the United Nations to establish and chair a commission to formulate a 'global
agenda for change'. Whilst this, at first, seemed to her to be unrealistic and much too
ambitious, she felt it was "...a clear demonstration of the widespread feeling of frustration
and inadequacy in the international community about our own ability to address the vital
global issues and deal effectively with them.' (UN, 1987: Chairman's Foreword, 1x) The
Commission was to build on the work of the Brandt Commission on North / South issues
('Programme for Survival' and 'Common Crisis) and that of the Palma Commission on
security and disarmament issues. Brundtland's 'Common Future' (UN, 1987) followed.
Brundtland was especially keen to produce an essentially socialist call for action and, in

many respects, this was carried through to Rio's call for action.

At the close of its final meeting, in Tokyo, the Commission issued the Tokyo Declaration
(27.02.87) including the following statement which, importantly, began to legitimise the
idea of humanity (and especially the First World) being asked to make a major (even

massive) shift of attitude and behaviour (UN, 1987, Annex, 363):

As we come in Tokyo to the end of our task, we remain convinced that it is possible to build
a future that is prosperous, just and secure. But realizing this possibility depends on all
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countries adopting the objective of sustainable development as the overriding goal of and
test of national policy and international co-operation. Such development can be defined
simply as an approach to progress which meets the needs of the present without
compromising the ability of future generations to meet their own needs. A successful
transition to a sustainable development through the year 2000 and bevond requires a massive
shift in societal objectives.

While the definition of sustainable development contained in that passage has been
frequently quoted, the attendant assertion that a massive shift will be required is usually

overlooked - conveniently for the prevailing dry green ‘business as usual' approach.

The Earth Summit and Agenda 21

The Earth Summit took place in Rio de Janeiro under the auspices of the United Nation's
World Commission on Environment and Development (1992). World leaders, representing
more than 150 countries set for the population of our planet what, in contemporary
management jargon, amounted to a mission statement and strategy. The declarations of
commitment (nebulous, specific and ideological) included those of the Rio Declaration on
Environment and Development which sets out a series of 27 principles defining the
responsibilities and rights of States in this area; a set of principles to support the sustainable
management of forests worldwide and two legally binding conventions which aim to
prevent global climate change and the eradication of biologically diverse species. They also
agreed a comprehensive action programme (Agenda 21) made up of 150 work programmes

and 2,504 activities.

The Preamble to Agenda 21 claims a global consensus and political commitment at the
highest level on environment and development, what might be regarded as its mission

statement. This includes the following expectations:

1.1 Humanity stands at a defining moment in history. We are confronted with a perpetuation
of disparities between and within nations, a worsening of poverty, hunger, ill health and
illiteracy, and the continuing deterioration of the ecosystems on which we depend for our
well being. However, integration of environment and development concerns and greater
attention to them will lead to the fulfilment of basic needs, improved living standards for all,
better protected and managed ecosystems and a safer, more prosperous future. No nation
can achieve this on its own; but together we can - in a global partnership for sustainable
development....
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...1.3 Agenda 21 addresses the pressing problems of today and also aims at preparing the
world for the challenges of the next century. It reflects a global consensus and political
commitment at the highest level on environment and development cooperation. Its successful
implementation is first and foremost the responsibility of Governments. National strategies,
plans, policies and processes are crucial in achieving this... The broadest public participation
and the active involvement of the non-governmental organizations and other groups should
also be encouraged. (My emphasis.)

Pursuing the call for management further, some extracts from a speech by Maurice Strong,
the Secretary General of UNCED, help to explain the scale of the change management

which is envisaged of culture and economies, in particular, (Quarrie, 1992: 9):

The United Nations Conference on Environment and Development held in Rio de Janeiro
early this year offered a unique opportunity to establish the basis for the major shift required
to put this planet on the path towards a more secure and sustainable future.

At the core of this shiff there is a need for fiindamental change. Change to our economic life,
a more careful and more caring use of the Earth's resources and greater co-operation and
equity in sharing the benefits as well as the risks of our technological civilisation. Of
particular importance is the need to integrate the ecological dimension into education and
culture as well as into economics.

... overall, Agenda 21 constitutes the most comprehensive and far reaching programme of
action ever approved by the world community.

And the fact that their approval was at the highest political level lends it special authority and
importance. For the first time in international politics we have consensus that the future of
the planet is at stake if we do not reverse the trend of abusing it.

The real measure of success will be what happens now, after Rio, when government leaders
and citizens alike have returned to their countries, to their organisations, to their immediate
preoccupations. It is up to all of us to build on the foundations laid by the Earth Summit to
ensure that the decisions that have been taken at the global level be transiated into national
politics and practices at all levels. (My emphasis.)

Agenda 21 is a ' comprehensive blue print for global actions to affect the transition to
sustainable development.' (Strong, 1992). It is a voluminous document and, as the product
of many trade offs and compromises, it contains many 'nebulous declarations'. Nevertheless,
word by word and chapter by chapter (all 36) it sticks to the line of encouraging
governments and all other sections of society to seek to moderate free market economics
in favour of social justice and salvation from environmental disaster by 'managed' progress
towards 'sustainable development'. The result is a document which does not interpret

sustainable development at its deepest green but at a point which, whilst being on the dry
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green side of this, is well in advance of what most governments, (central or local) and
businesses are, in practice, able to make strong actual ideological commitments to,

especially at the level of basic ideological commitment.

The main operative parts of Agenda 21 are Section 1 which sets the philosophical
framework and Section II which sees the way forward as managing 'resources' for
development. The chapter titles in Section IT use the word 'management' eight times. Section
IIT urges partnership in this common cause and Section IV describes some of the

mechanisms which should be used to aid implementation.

If the reader still doubts that a managerial process towards change is envisaged, Strong said

(Johnson, 1990: 25) that:

Agenda 21 would go well beyond the kind of "Action Plans" which have traditionally
emerged from UN conferences. It should provide the basic framework and instrumentality
which will guide the world community on an ongoing basis in its decisions on the goals,
targets, priorities, allocation of responsibilities and resources in respect of the many
environment and development issues which will determine the future of our planet. It should
therefore incorporate provisions for monitoring of progress and periodic review and
revision. (my emphasis)

The Earth Summit's management model necessarily gave the responsibility to the
governments of sovereign, nation states. Nevertheless, in dealing with implementation in
detail, it is not just a call to governments. It makes an unprecedented opening for the
involvement of all people under the pluralist concept of major groups, nine of which are
cited as needing special attention in civil society. Examples are women, NGOs, science and
technology, communities, children and youth and local authorities. In this way it makes
achieving sustainability a duty and responsibility for everyone. In every case objectives and

activities aimed at achieving them are prescribed by Agenda 21",

't A series of comprehensive handbooks has been produced by JUCN (The World Conservation
Union) and its partners (e.g. International Institute for Environment and Development) to assist
countries and communities to implement A21 e.g. Strategies for National Sustainable
Development (Carew-Reid ef al., 1994).

54



These, then, are management targets which governments will be judged on by the
monitoring process which has been set up. This centres around the requirement for
governments to make annual reports on progress to the Sustainable Development
Commission. There :s, though, no legal sanction for the failure of governments to meet their

A21 responsibilities'?. As Johnson (1993: 127) points out, however:

There is, nevertheless, a case to be made for considering that Agenda 21 is an example
(possibly the most far-reaching and voluminous of its kind ever to be attempted) of
'international soft law’, a text which has moral if not legal force and which may subsequently
serve to underpin both national actions and subsequent, possible more stringent, international
agreements in specific areas.

Since Brundtland and the Earth Summit, other UN Summits on specific environmental /
development topics have 'kept the pot boiling'. Each has attempted to push the call for a
'massive' or major shift a little further. They have included Vienna (1993) on human rights,
Cairo (1994) on population and family, Copenhagen (1995) on social development, Beijing
(1995) on women and, in Istanbul, Habitat II (1996, Second UN Conference on Human
Settlements). The latter focused especially on sustainable cities with the aim of making
'...the world's cities, towns and villages healthy, safe, equitable and sustainable.' and a
Global Plan of Action was agreed. The New York 'Earth Summit Plus 5' (UN, 1997) and the
Kyoto Convention on Climate Change (UN, 1997)", were the most recent of the series and,

arguably, the most significant.

Outside of the UN's machinery, other groupings have also picked up the challenge. The
European Union's Fifth Environmental Action Plan (EU, 1993) and the Maastricht Treaty

(Wilkinson, 1992) are EU examples which make strong environmental demands on

R See Lang (1995).

13 Overall, a 5.2% cut in annual 'greenhouse’ gas emissions was agreed by 30 developed nations
(e.g. 8% for the UK, 7% for the USA and 6% for Japan) in 1990 levels by 2012. These quotas
will be tradeable e.g with developing countries. When ratified by the governments of these
countries, they will form a legally enforceable protocol. At the time of writing it seems very
likely, however, that the USA (which accounts for about 25% of the world's greenhous gas
emmissions) will not ratify the agreement entered into by its negotiators. The US Senate, heavily
influenced by the oil and car industries, seems likely to resist the protocol. See Schoon,
(Independent, 12 December, 1997: 9 and 19)
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member States and on their local governments. The latter introduced as one of the EC's
basic tasks the promotion 'of sustainable development and non-inflationary growth
respecting the environment' (p i). Also, the principle of subsidiarity which seeks to confine
EC intervention to those areas where it will be more effective than national action was
introduced. So too was an undertaking to base environmental policy on the 'precautionary
principle’™. In Aarlborg (1993) the Sustainable Cities and Towns Conference produced a
Charter which was signed up to by cities across Europe including Leicester and Leeds. In
Lisbon (1996) the Second European Sustainable Cities and Towns Conference heard a
presentation from the Leader of Leeds City Council on how to produce and implement a
Local Agenda 21. The City also received an award for its achievements. Leicester was the

only UK city to be represented at the Earth Summit.

ACTUAL IDEOLOGICAL COMMITMENT TO SUSTAINABLE
DEVELOPMENT BY THE UK GOVERNMENT

Before an action is taken we need the best possible scientific assessment otherwise we may
make matters worse.... we need to get the economics right. First we must have continued
growth in order to generate wealth required to pay for the protection of the environment....
it is industry which will develop safe alternative chemicals for refrigerators and air-
conditioning, devise biodegradeable plastics and find the means to treat pollutants and make
nuclear waste safe. We think it is important that this should be done in a way which enables
all our economies to grow and develop.

Margaret Thatcher, UK Prime Minister, 8 November 1989 addressing United Nations
Assembly (Gourlay, 1992: 20)

On the five year anniversary of the first Earth Summit, Schoon (The Independent, 26 May
97) presented the negative view that the hoped for 'fast track' had not been taken. The
second Earth Summit (UN, 1997), this time in New York, caused over 60 presidents and
prime ministers to jet in and then quickly out again having made grand speeches while their
ministers and officials haggled over the precise words of a long impenetrable text, full of

100 word sentences, sub clauses and evasive provisos. They also produced a shorter,

1 This principle requires that where decisions have to be made concerning the environmental risks
of activities, they should err on the side of caution because environmental consequences are hard
to predict. It was founded on the German Federal Government's "Vorsorgeprinzip'.

56



punchier ‘political’ declaration which pledges them ' to work together in good faith and the
spirit of partnership to achieve our commitments. We decide 10 move on now from words

to deeds.' (My emphusis.)

Schoon argues that, from the leaders' point of view this was mainly about image. Merely to
turn up and make a speech is to show concern about saving the world. In accordance with
normal practice, they did not actually meet as a group to debate and problem solve at all.
They flew back home and, judging by the experience of the last Earth Summit, what was
said will soon be forgotten. Two examples can be cited. First, the declared specific
commitment of the developed nations (Climate Treaty, 1992) to bring their rising annual
emissions of 'greenhouse gases' back to their 1990 level by the year 2000. With only three
years to go, it is now certain that most are going to break their word. Second, the declared
specific commitment of the developed nations to ‘reach the accepted United Nations target
of 0.7% of GNP for overseas development assistance' has been seriously breached. In 1992
they were giving 0.34% of their collective GNP to the poor nations but overseas aid has

fallen to 0.27% since. This is also the UK's current figure.

To add further gloom to this picture, 'Earth Summit Plus Five' concluded that most of the
commitments had been broken (UN, 1997). There was a stalemate between what the First
World and the Third World countries were seeking. The Kyoto Summit, however, in the
first two weeks of December 1997, provided a further test of commitment and an

agreement which was better than most environmentalists expected was achieved.

On the positive side, however, the Rio Earth Summit has helped to secure both attention and
legitimacy for the environmental issue, giving it a place on most political agendas.
Moreover, could we realistically have expected much more? As Jacobs (1996B: 2) infers,
in promoting the Real World Alliance, there remains a massive gap between what I have
referred to as the declared ideological commitments to Agenda 21 and the perceived actual

ideological commitment:

There's certainly something wrong about the whole business. For those people involved in
it, sustainable development is intended to be a new objective of economic and social policy,
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almost of politics itself. It makes big claims: vou could hardly get bigger. That economic
growth is no longer the be-all and end-ali of economics. That environmental sustainability,
quality of life and social justice should be prior goals. That traditional methods of
government decision-making must be overhauled in favour of community-based,
participative and 'stakeholder’ models. All the major political parties are signed up to this.
At local level they all run local authorities which are engaged in providing it through LA21.

Yet would you know this from listening to our politicians at national level? You would not.
Ve might think that sustainable development is about changing the world, but it hardly
registers a blip on the screen of 'real' politics at Westminster, in the press or on the TV. The
only conclusion one can reach is that for the national political parties, and the media which
reports them, it's just warm words. Sustainability? Yes we agree with that. Now can we get
back to the real world?

Well it so happens that many people don't believe that what goes on in Westminster and in
the media is the real world and don't think this attitude is good enough. On the contrary the
real world is the one in which .... global and local environmental degradation is storing up
ever more serious problems for the future...

Evidence of this 'gap' is provided by the unwillingness to be shifted from 'business as usual'
by John Major, then Prime Minister, in his response to Real World's November 1996 letter
to party leaders. He accused the Real World charities of meddling in politics with the result
that the leading charities, including Oxfam and Save the Children, were questioned by the
Charity Commissioners. Mr Major's letter (New Statesman, 28 November 1996) attacked
Real World's agenda for reform and said 'l believe, for example your economic proposals

undermine Britain's economic competitiveness..'

This tendency of national politicians to pay only lip service to the call from Rio is explained
by Walker (1989). He argues that one of the distinctive features of the role of the state in
environmental politics is a '...central paradox of an inherent, continuing potential for
conflict between the states role as developer and as a protector and steward of the natural
environment on which its existence ultimately depends... Posterity is a poor second to
political survival or economic indicators." Moreover, with many people within the state
apparatus concerned with environmental sustainability we have a ‘matrix of contradictions’,
a situation which is still more complex as a result of the globalisation of the economic
system. Nevertheless, a beginning has been made. As Scott (1990) recognised, even then
Tt is the integration and 'normalization' of previously excluded 'exotic' issues such as
ecology into mainstream politics that constitutes a fundamental shift in the character of

conventional politics.'
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An example of a previously important player in this ‘matrix of contradictions' was John
Gummer. Throughout his period as Secretary of State for the Environment he showed
increasing willingness to embrace the ideas of sustainable development green and (in spite
of his insistence to the contrary) almost certainly had many very significant differences with
his much less committed Cabinet colleagues. One might suppose that hearing the \.'ery

persuasive 'Real World' line of argument every week of the year had its influence on him.

Evidence of John Gummer's growing commitment probably included his influence on
securing the Land Fill Tax, The Road Traffic Act 1996, The Energy Conservation Act 1996,
the annual 5% (environmental) increase on petrol prices, the (final) cessation of planning
consents to out of town shopping sites and the massive reductions to the road building
programme. His words to the UK Roundtable on Sustainable Development (1997: 37),
which he co-chaired, also showed considerable ‘on-the-record' support for a major shift .
He described r4e objective as being '..to create the right circumstances for a fundamental

change in lifestyles.' (my emphasis)®

As North says (Independent 24.04.97) Gummer was quite brave because 'Conservatives
naturally enough like firmness best when it is applies to the lower orders not to their own,
but Perhaps, as a Christian, Mr Gummer is drawn to an area in which private morality must

overflow into policy.'

New Labour has, in opposition, been cautious with environmental promises and its 1997
Election Manifesto was weak on the subject . There were some encouraging recognitions,

however, including:

Taxation is not neutral in the way it raises revenue.... just as, for example, work should be
encouraged through the tax system, environmental pollution should be discouraged. (12)
(On the other hand it pledged to cut the rate of VAT on domestic fuel and this was done in
the June 1997 Budget.)

" See also Gummer (1994).

5 See Boulton, 'Common agenda' (Financial Times, 13 March, 1996) , who argued Blair and
Clinton had similar environmental agendas.
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A sustainable environment requires above all an effective and integrated transport
svstem...that is what we would establish and develop. (29) All needs must be addressed in
transport policy to ensure the best mix of all types of transport, offer quality public transport
wherever possible and help to protect the environment. (29) We will conduct an overall
strategic review of the roads programme against the criteria of accountability, safety,
economy and environmental impact.

We will lead the fight against global warming through our target of a 20% reduction in
carbon dioxide emissions by 2010. (39) We will support a major push to promote energy
conservation.... We are committed to an energy policy designed to promote cleaner, more
efficient energy use and production, including a new strong drive to develop renewable
energy sources. (17) (Again the pledge to decrease the tax on domestic fuel runs against this.)

We will ensure greater protection for wildlife. (30) (No specific provisions.)

Some early indications are quite positive. Mr Prescott's announcement (Independent,
19.05.97) that the water authorities are now to be set waste reduction targets (over 5 years)
shows actual, at least artifactual evidence of ideological commitment. The statement by the
Secretary of State for International Development, Claire Short (Independent, 29 May 1997)
that Labour's target for overseas aid is to match that set by the UN of 0.7% of GNP, albeit
no date was given by her, is encouraging. Similarly, the Chancellor's undertaking to consider
a quarry tax for the next budget and the Government's intention to issue a Green Paper on
the Environment as a priority place environmental issues firmly on the public policy
agenda. Meacher's (Independent, 3 September 1997) announcement that the Government
wants further controls on nuclear waste discharges to sea from Sellafield and Dounreay and
that oil and gas rigs will have to be brought to shore for dismantling and recycling were
widely welcomed. Greenpeace Director, Peter Melchett (Independent, 3 September 97), for
instance, said that 'The UK Government is, for the first time, giving British industry a clear,

positive and accurate signal about the long-term need to stop polluting our seas.'

The New Labour Government's proposals and the early indications are, then, to be
welcomed from an environmentalist standpoint but they are by no means sufficient to
suggest that a major shifi of attitude and behaviour is envisaged and that the Government
has a basic ideological commitment to sustainable development green. The Manifesto as
a whole, for instance, was concerned to promise personal prosperity framed in conventional
'standard of living terms’. This contrasts with the promise in the Liberal Democrats'

Manifesto to issue a new measure of economic welfare which includes social and
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environmental factors together with an annual published account of the contribution made
by government economic and social policy towards it - as advocated by Real World (Jacobs,

1996) and designed by the New Economics Foundation (1995)

Secrett (Independent, 7 May 1997: 9) gave the environmentalist's view of the minimum
which the new Government now ought to do towards sustainable development. He argues
that there is now an opportunity which has even greater potential than the post-war reform
programme which elevated the Atlee administration above all other governments in its
service to the people proposing '.... a progressive agenda, rooted in Labour's mandate, which
dovetails environmental priorities at the heart of policy-making with the programmes
flourishing in the Liberal Democrat's Manifesto.' These included, for example, increasing
land fill tax, reducing taxes on energy saving goods, raising taxes on pollution, switching
agro-subsidies to organic farming and husbandry, national traffic reduction targets, greening
the economy and giving citizens the right to clean air, pure water, uncontaminated land,
wholesome food and peace and tranquillity'’. He sees these as the foundations of a ‘Good
Society'. Crucially, Secrett argues that this agenda can be fulfilled within the self imposed
discipline of existing spending limits and no general tax increases. He points out that 'In
Britain, as elsewhere, it is the poor who live down hill, down wind, down stream. It is the
old, the young and the frail who suffer the worst consequences of pollution and blight.' He
clearly sees a connection between welfarism and environmentalism, which ought to appeal

to a Labour Administration and which is considered in greater depth in Chapter Six.

When Michael Meacher MP became the new Secretary of State for the Environment this
was to be part of a new high profile, 'mega-ministry’ of Environment and Transport under
the Deputy Prime Minister, John Prescott MP. North (Independent, 24 April 1997),
Bowever, reports that when, provocatively, Mr Meacher was asked whether New Labour
was a good child of the spiritual (and environmentalist) socialism of Morris who argued that

'One must cast away riches and regain wealth.' he replied:

' For socialist arguments for green taxes / labour tax cuts see Tindale (1996), Tindale and
Holtham (1996).
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I have a lot of sympathy with people who want peace and quiet and the opportunity for
tranquillity. but thev'll always be a minority. Winning elections is a pretty hard-headed
business.

North concluded that "...in this century the Western World has convulsed itself to both deny

and defend the right in people to be grossly vulgar if they like. They like.'

There has, however, been progress with environmental concern in the early months of the
New Labour Government. Before the 1997 Earth Summit Plus Five, for instance, Robin
Cook, Foreign Secretary promised that the UK would aim 'to provide a lead for agreement
on firm, tough targets..' and the Prime Minister's speech was consistent with this
(Independent, 21 July 1997) even though the Summit did not reach such agreements. Also
in the Queen's Speech, the Government promised a White Paper on environment and
development policies and this is due before the end of 1997. Also credit worthy were the
last minute and successful efforts before the Kyoto Summit, of Deputy Prime Minister, John
Prescott to broker a new agreement against the considerable resistance of countries such as
Australia and to a lesser but still significant extent the USA. With its 'dash for gas' policy
to power production the UK was, however, much better placed than any other nation to
achieve large cuts. These efforts were well received. For example, Dr Michael Grubb, the
respected head of energy and environment at the Royal Institute of International Affairs said
on 29 November 1997 (Lean, G., Independent on Sunday, 30 November, 1997, 4) that he
had never seen such a level of commitment. He added that "The Government's actions are
both welcome and essential. They have picked the right issue, one of the key challenges of
the next century.' Similarly, Secrett, Director of Friends of the Earth, described the outcome
as ‘a political breakthrough' (Letter to The Independent, 16 December, 1997). As Prescott

said (Lean, Independent, 14 December, 1997) there is now a 'window of credibility".

In summary, then, Christie (1994: 4) described well the former UK Government's position
after it had published the first UK Strategy on Sustainable Development -Taking Rio
Forward (1994, DoE)":

8 On introducing the UK's Strategy a British Government Panel on Sustainable Development was
set up to advise the Government (see Cm. 2426 January 1994). This has produced reports
including, First, 1995; Second, 1996 and Third, 1997.
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The UK Strategy is just the first step on a long road of rethinking for government and
opposition. and for all ¢citizens. who are. as the Dutch National Environment Plan observes
defacio environmenial managers. This rethinking process is likely to be much more radical
than many policy-makers have so far bargained for. Ay emphasis.)

The New Labour Government has made welcome promises and has shown evidence of real
commitment e.g. 1n respect of the global warming issue. Nevertheless, we seem to be still
at the beginning of Christie's 'fong road' rather than making reasonable sustainable
development green, progress down it or down Strong's (1992) 'fast track' from Rio. UK local

authorities, however, have progressed further down that road than Government.

THE AGENDA 21 ROLZ OF LOCAL AUTHORITIES

Agenda 21 unplies that sustainability will be the overriding policy consideration for the next
millennium, the primary objective out of which all other policy initiatives - social, economic
and environmental - will cascade. As yet, however, most politicians still associate it with the
environment, and in Labour authorities in particular it can be seen as a middle-class
preoccupation - a luxury irrelevant to the needs of the disadvantaged or the unemployed. ...
In such political circumstances the challenge is to demonstrate real and effective links
between sustainability, job creation and poverty, and to link these to the concerns of other
interest groups. Unless this is done, LA21 will be marginal to the political priorities of the
authority. (Williams, 1996)

Chapter 28 of Agenda 21 (UN, 1992), 'Local authorities' initiatives in support of Agenda 21',

states that the basis for action by local authorities is that:

As the level of governance closest to the people, they play a vital role in educating,
mobilizing and responding to the public to promote sustainable development.' (my
emphasis)

It sets the following vbjectives for local authorities:

a) By 1996, most local authorities in each country should have undertaken a
consultative process with their populations and achieved a consensus on a local
agenda 21 for the community;

b) By 1993, the international community should have identified a consultative process
aimed at increasing co-operation between local authorities;

c) By 1994, representatives of cities and other local authorities should have increased
levels of co-operation and co-ordination with the goal of enhancing the exchange
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