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Introduction 
This briefing paper takes the three UK cases and compares them across the board. 
As in the individual case reports, the focus in this study is on the past two decades. 
We aim to reveal how the planning and governance of the historic environment 
changing and why, as well as how sense of place influences this process. We focus 
on England instead of the UK, as the cases are all in or around Newcastle, and the 
planning and conservation systems and practices across the four nations of the UK 
vary quite significantly.  

The report is based on the 3 English cases, and their challenges and lessons, as 
explored in detail in the following reports (Veldpaus et al., 2018; Veldpaus and 
Pendlebury, 2018a, 2018b, 2018c):  

Veldpaus, L., Pendlebury, J., 2018a. Country report England, Newcastle upon Tyne 
Historic Urban Core: Bigg Market as a case study, JPI PICH project. 
Newcastle University, Newcastle upon Tyne, England. 

Veldpaus, L., Pendlebury, J., 2018b. Country report England: Newcastle upon Tyne, 
Industrial Heritage: Ouseburn Valley as a case study, JPI PICH project. 
Newcastle University, Newcastle upon Tyne, England. 

Veldpaus, L., Pendlebury, J., Carter, P., 2018. Country report England: Newcastle 
upon Tyne, Gateshead, North Tyneside, South Tyneside Urban Landscape: 
The Tyne Landscape as a case study, JPI PICH project. Newcastle 
University, Newcastle upon Tyne, England. 

 
As well as on the findings from the comparative report  
Veldpaus, L., Pendlebury, J., 2018c. Comparative Report - PICH Thematic II: 

Industrial Heritage Compiling, comparing, contrasting cases of industrial 
heritage in Italy, Norway, the Netherlands, and England, JPI PICH project. 
Newcastle University, Newcastle upon Tyne, England. 

 

This report starts with a short overview of the changes to the English Planning 
system from the 1960s onwards, and an overview of the 3 cases. Through 
discussing the policies and practices in which conservation planning is taking place, 
we go into more detail on the recent changes to the governance of the historic 
environment and the influence of sense of place in and on this.  
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Reforms in urban planning and governance 
From the 1960s onwards a robust conservation planning system developed, and it 
matured and consolidated in the 1980s and 1990s. From the 90s onwards, the use of 
heritage-led conservation ventured into new, more economically instrumental 
relationships. This intensified in the aftermath of the 2008 financial crisis, and 
especially after the Coalition Government (2010-2015) decided austerity, public 
sector reform and further de-regulation were the means to deal with this crisis. It also 
abolished regional planning frameworks and introduced the new National Planning 
Policy Framework (Department for Communities and Local government, 2012), 
which is currently under review with some proposed additions and changes to the 
section on the Historic Environment (Ministry of Housing, Communities & Local 
Government, 2018). As the current approach is continued, the past decade will likely 
be the start of another shift in conservation planning in England, into a third period of 
recalibrating the system, as further discussed below. 

Building and Consolidating the System 
The British conservation-planning system gradually evolved in the period after the 
Second World War with heritage protection initially having little weight as a planning 
objective. Where heritage was to be protected this was as a repository of historical 
and cultural value,  rather than to perform any wider social or economic role 
(Pendlebury and Strange, 2011). During the 1960s, with post-war redevelopment in 
full swing, a concern for area conservation grew. The 1967 Civic Amenities Act 
enabled local authorities to designate conservation areas, the first explicit legislative 
recognition of the importance of historic areas. By the middle of the 1970s the 
principal legal instruments of heritage protection in England existing today had been 
established (Pendlebury, 2015).  

In the 1980s and 1990s the UK conservation planning system consolidated. On the 
one hand, regulation and policy matured and tightened and, on the other hand, the 
development of a greater sense of the use of ‘heritage’ led conservation ventures 
into new, more economically instrumental relationships (Pendlebury, 2002). The 
interface between these two processes was not without tension, but on the whole the 
conservation system has proved to be extremely robust. Whilst the basic procedural 
planning framework was not fundamentally altered in this decade (2010s), there were 
significant changes to the policy framework, the funding resources and the amount of 
the historic environment under protection. These are for example the decades that 
Historic England (HE) and the Heritage Lottery Fund (HLF) were set up (Heritage 
Lottery Fund, 2017; launched in 1994; Historic England, 2015; set up in 1984 English 
Heritage), as bodies for resourcing heritage knowledge, projects, and budgets. Goals 
of heritage management became increasingly related to competitiveness and the 
attractiveness of the city or area, rather than protection per se. Alongside the firm 
embedding of the historic environment in urban governance, the instrumental role of 
and approach to heritage in UK planning policy and heritage management practices 
was firmly established (Strange and Whitney, 2003). 

Recalibrating the System  
The Coalition Government (2010-2015) decided austerity, public sector reform and 
further de-regulation were the means to deal with the 2008 financial crisis. In this 
context, planning was (once again) framed as bureaucratic and obstructive, a barrier 
to the development and growth necessary to crawl out of the economic crisis. This 
follows a rhetorical line that has periodically resurfaced since the 1980s at least (see 
e.g. Tewdwr-Jones, 2005; Thornley, 1991). This led to the abolition of regional 
planning frameworks and the introduction of a new ‘streamlined’ National Planning 
Policy Framework (NPPF) in 2012 that consolidated a raft of previous policy 
documents, including for the historic environment (Department for Communities and 
Local government, 2012). Although some feared that heritage protection would be 
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weakened in the NPPF (Flatman and Perring, 2013), the protection and 
enhancement of the historic environment forms a significant component of the policy 
document and conservation is one of the core planning principles (para.17). 
Strategically, the NPPF continues the ‘constructive conservation’ principles, in which 
the goal of conservation-planning is to manage change to the historic environment in 
order to both sustain what makes buildings and areas special whilst also achieving 
other social and economic goals (English Heritage, 2008).  

Extensive cuts to public services and local authorities in particular were at the 
forefront of the austerity measures taken forward by the Coalition Government (2010-
2015) and extended by the subsequent Conservative Government. These austerity 
measures have accelerated other longer terms trends, such as outsourcing of 
activities traditionally undertaken by local authorities to consultants and contractors, 
outsourcing to volunteers and local communities and fierce competition between 
urban centres. Moreover, the wider cultural sector, including heritage, was faced with 
huge cuts and the viability and profitability of the sector was put before any social- or 
cultural benefits (Lennox, 2016). Together, these measures have resulted in a crisis 
in terms of skills and capacity for heritage management, especially at local level. A 
recent report on local authority staff resources (Reilly et al., 2016) shows that over 
the past 10 years, the number of conservation specialists that provide advice to local 
authorities (but not limited to those FTEs directly employed by a local authority) has 
fallen by over 35%. The interviews for the three case studies reflected that austerity 
measures have exacerbated the lack of public investment, and made the role of the 
local authority shift even more towards facilitating and encouraging both private 
investment and community initiatives, rather than undertaking schemes themselves. 
The loss of central government support has also led to more direct investment and 
involvement in property development by some local authorities, as a means of 
generating revenue, either directly or through downstream local tax.  

  



6 
 

Case Studies 

Historic urban core: Bigg Market, Newcastle 
Characteristics  
Together with the Castle and the Cathedral, the Bigg Market area represents the 
medieval heart of Newcastle. The area comprises an eclectic townscape, bound 
together by the medieval morphology of lanes and long narrow plots. Located in the 
middle of the Central Conservation Area (CCA), about half of the buildings along the 
Bigg, Cloth, and Groat Market have a heritage designation (local listings as well as 
national Grade II, Grade II* listings). In the 1980s and 1990s, the Bigg Market area 
became the heart of Newcastle ‘party city’, a rebranding strategy for post-industrial 
Newcastle. For many citizens, the area is more strongly associated with Newcastle’s 
night time, or ‘booze’, economy than with formal heritage narratives.  

Challenges 
Bigg Market is currently considered a “run down area of kebab shops and no longer 
trendy pubs” (Newcastle City Council Conservation Officer, 2016). Whilst long 
recognised as a public space that needs improvement, over recent decades it has 
largely been bypassed by regeneration schemes in Newcastle. Vacancy rates are 
high, buildings are often in a poor condition, and there is a high turnover of operators 
and tenants. The area lacks a diverse offer, and although it is central to the city’s 
medieval history, it has a low heritage profile in destination marketing.  

In 2016, a ‘revamping’ of the Bigg Market was proposed and the project is now 
ongoing. The scheme is explicitly conservation-led, with funding support from the 
Heritage Lottery Fund (HLF) and heritage positioned as a driver for change. The 
project is led by NE1 however, the business improvement district (BID) company, 
rather than the local authority. NE1 is rather new to heritage management and has a 
strong economic and development focus. It has emphasised the strategic use of 
heritage assets, heritage funding, and urban conservation process in city branding.  

Lessons 
 Strong austerity measures mean that the local authority is limited to its 

statutory duties and does not have the capacity to, for example, apply for HLF 
funding for an enhancement scheme such as in the Bigg Market. NE1 
stepping in, has led to a change in roles and responsibilities, which have 
been (re)negotiated throughout the process. As such, austerity has eroded 
heritage management as a local government task, with a transfer of some 
responsibility to others.  

 The historic urban core and its management are under great pressure to 
perform productively and not be perceived as hampering development. More 
than ever, heritage needs to perform in economic terms, both in spent and 
earned resources. Its performance in social or cultural terms is a secondary 
consideration.  

 The selection of which aspects of heritage receive attention is driven by the 
need for heritage to be used as a city marketing tool and as a way to 
authenticate and brand (re)development. For this reason, only economically 
viable and socially acceptable versions of the past are employed in the 
scheme.  
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Industrial area: the Ouseburn Valley 
Characteristics  
The Ouseburn Valley includes a conservation area, several grade II and II* listed 
buildings, a slice of the Hadrian’s Wall World Heritage Site and a designated wildlife 
corridor. It is also presented as the cradle of the Industrial Revolution on Tyneside. 
Industrial decline had left the area marginalised, isolated and forgotten. From the 
1980s onwards, the area began to attract a community of artists and a process of 
creative sector-based urban rehabilitation began. In the 1990s, the Ouseburn Trust 
was set up that led the area’s regeneration partnership. Today the heritage of the 
valley is described in terms of its more formal and traditional industrial history, its 
setting and landscape and the more obscure quirkiness that has developed since its 
rediscovery in the 1980s.  

Challenges 
In the boom years of the early 2000s, the area was threatened by proposals for 
large-scale speculative development but with the financial crisis, development 
pressure fell away. One of the post-crisis austerity measures was a city-wide 
reorganisation of the planning department in Newcastle (2011). The structure of 
area-based regeneration teams was abandoned, including the Ouseburn-based team 
who had worked in close partnership with the Ouseburn Trust in regenerating the 
area until then. A voluntary organisation was set up next to the Trust to fill some of 
the gaps. Now that the area is once again confronted with a wave of development, 
the direct control of the local authority and the general governance roles and 
responsibilities have changed significantly.  

The vision of key governance stakeholders is that redevelopment should respond to 
the character formed by the area’s industrial past and an ‘alternative’ present. New 
uses have to co-exist with ongoing low-grade industrial uses such as a scrapyard 
and a timber yard.  

New (residential) developments have been lauded for their architectural sensitivity to 
context whilst proving economically successful. However, they are also a challenge 
as they represent a wider trend of gentrification, leading to the economic dislocation 
of lower-grade industrial uses and some of the creative industries, as well as 
potential over-development. 

Lessons  
 Post financial crisis austerity and small state ideology have reduced the role 

of the local authority. Third sector organisations1 have been important as 
long-term stakeholders, as their responsibility for developing and steering the 
area’s heritage and identity increased. Their long-term commitment and 
involvement has been crucial. However, as such, replication of this structure 
elsewhere would be difficult. 

 The in-depth knowledge, enthusiasm, and particularly the long-term 
involvement of key individuals through both governmental and third sector 
organisations, has made a significant difference to the management and 
perception of the area. The sense of place in Ouseburn, often constructed 
through a nostalgia for a more recent post-industrial past, is very strong and 
influences the management of change. It is also can be a key factor in why 
people become involved as volunteers. 

                                                

1  Third sector organisations are the range of organisations that are neither public 
sector nor private sector, for example voluntary and community organisations, charities, 
trusts, social enterprises, co-operatives.  
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Landscape heritage: the Tyne Landscape  
Characteristics  
Many histories come together in the landscape of the River Tyne. There is evidence 
of settlement from the Bronze Age, from the Roman and medieval periods and from 
early industrialisation in the 17th century. The lower Tyne Valley however, is 
principally associated with later urban growth and with Tyneside as a globally 
important centre of shipbuilding and heavy industry, as well as its role as a global 
port. Topographically, the most dramatic part of the lower Tyne as it meanders 
towards the sea, is found in central Newcastle-Gateshead where the river narrows 
through a gorge that today is spanned by a series of high and low-level bridges.  

The demise of heavy industry has been extremely significant for the Tyne landscape 
and the area was left with a highly polluted river and dereliction on its banks. Since 
the 1970s, various large-scale projects have made the river an attractive urban 
feature. These range from cultural buildings and new bridges, an interceptor sewer 
and the subsequent cleaning and greening of the river, to large-scale reclamation 
works to create riverside parks. They have transformed the central Tyne into an 
iconic image of the region, instilling a renewed sense of local pride.   

Challenges  
With the loss of its traditional industries, Tyneside as a region went into a steep 
economic decline from the 1970s that left it as one of the poorest urban regions in 
the country, with problems that endure today. Whilst employment associated with the 
river continues, the significance of the Tyne to the economic life of the region is a 
fraction of what it once was.  

There is currently only weak cross-boundary collaboration in managing the Tyne 
landscape and new opportunities that may arise. There is also a lack of regional and 
local branding as well as connections between localities and projects. As such, 
accessibility and use of the river and its banks could be improved. 

The sense of place differs greatly along the river though the iconic central Tyne 
Gorge is a symbol for the region. Elsewhere, riverside parks and river-front 
developments constructed in recent decades provide a distinct sense of local 
character, as do the industrial remnants as well as the ongoing and new industrial 
and port activities. 

Lessons learned 
 Whist the impact of de-industrialisation was economically and socially 

immense and painful, it also provided new opportunities. It offered the 
conditions for interventions such as the cleaning and greening of the River 
Tyne as well as improving access and providing new sites for development, 
which all contribute towards a new regional identity.   

 Such opportunities have been best seized when there have been cross-
boundary mechanisms in place. Tyne and Wear County Council (1974-86) 
undertook strategic planning and the Tyne & Wear Development Corporation 
(1987-1998) strategic investment. Local authorities can operate holistically 
but are constrained by their municipal boundaries. Technical agencies 
operate at a wider spatial scale but are often trapped within their silos. Cross-
boundary and cross-disciplinary collaboration only appears to happen if 
(financially) supported by the government.   

 The third sector organisations involved recognise the importance of a 
strategic and regional approach, but do not have the capacity to develop or 
connect projects on a regional scale.  
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The current legal and policy framework  
When it comes to planning in the UK, the system includes the following parts: 

1. National Legislation 
2. National Planning Policy and Guidance (including Historic England Practice 

Advice) 
3. Local Plans & Local decision making 

Any decisions relating to listed buildings and their settings and conservation areas 
must address the statutory considerations of the Planning (Listed Buildings and 
Conservation Areas) Act 1990 as well as satisfying the relevant policies within the 
National Planning Policy Framework (NPPF) and the Local Plan.  

Legislation: listing and scheduling 
Decisions on listing are made by the Department of Culture, Media and Sport 
(DCMS), advised by Historic England (HE). This can be done as part of a 
comprehensive survey or following a request to look at a particular building (often 
referred to as 'spot listing'). Emphasis has recently shifted from comprehensive area 
surveys to thematic surveys. There are approximately 375,000 list entries in England. 
However, older list entries can encompass a whole street of buildings so in practical 
terms the number of buildings actually listed is considerably higher and estimates 
suggest the actual number is over 500,000. A building is listed in its totality, including 
its interior. Buildings are listed using the following principles: (i) an inclusive approach 
based on comprehensive survey i.e. all buildings meeting defined criteria will be 
listed rather than a representative sample; (ii) no appeal against listing (except on the 
grounds of factual inaccuracy); and (iii) no compensation as a consequence of listing. 

In addition to listed buildings, there is the Schedule of Monuments which has 
approximately 20.000 entries (Historic England, n.d.). There is also a Register of 
Historic Parks and Gardens including around 1635 sites, and there are 46 sites on 
the Register of Historic Battlefields. Both are not subject to a separate consent 
regime, but they are considered designated heritage assets under the NPPF, and 
thus protected through the planning system (Historic England, n.d.). 

Works which affect the character of a listed building as a building of special 
architectural or historic interest is subject to a consent regime. This is in addition to 
any other consent that might be required, such as planning permission. Decisions on 
listed building consent, and indeed on applications involving designated heritage 
assets, are subject to specific policies in the NPPF (2012). As such, clear and 
convincing justification should be produced to justify any harm to significance. Harm 
is to be 'exceptional' (e.g. Grade II listing) or ‘wholly exceptional’ (e.g. Grade I or II* 
listed buildings). So, harm can be justified on the grounds of public benefits that 
outweigh that harm. Total loss of the asset or substantial harm may alternatively be 
justified if all of the following tests are met: 

 there is no viable use of the heritage asset that can be found in the medium 
term including through marketing to find alternative owners; 

 the heritage asset is preventing all reasonable uses of the site; 

 public support for or ownership of the asset it demonstrably not possible; and 

 the harm or loss is outweighed by the benefits of bringing the site back into 
use. 

Legislation: Conservation areas  
Conservation areas are 'areas of special architectural or historic interest the 
character or appearance of which it is desirable to preserve or enhance'. Unlike listed 
buildings, the responsibility for deciding which areas should be designated as 
conservation areas usually rests with the Local Planning Authority (LPA) and there is 
no grading system of relative significance. The designation of a conservation area 
has a number of direct effects: demolition is brought within planning control; 
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proposed works to trees have to be notified to the LPA; and different permitted 
development rights apply. However, just as important as these direct consequences 
of designation is the effect on the way that planning applications are considered. A 
local planning authority (LPA) is required to pay special attention to the desirability of 
preserving or enhancing the appearance of a conservation area. Article 4 Directions 
(withdrawing permitted development rights) are often associated with conservation 
areas.  

The baseline document for providing a clear assessment and definition of a 
conservation area’s interest is called a character appraisal. Over time there has been 
a growing emphasis on community participation in the preparation of appraisals and 
indeed some are now community-led. The best appraisals combine a deep 
understanding of the evolution of place and its urban morphology combined with a 
three dimensional analysis of its townscape qualities. Appraisals may become 
supplementary planning documents as part of the local plan. Many conservation 
areas still have no appraisal; nearly half according to EH data from 2009.  

Additional influences: Localism Act 
The Localism Act of 2011 has also started to influence heritage management. The 
aim of the Act is to facilitate the devolution of decision-making powers from central 
government control to individuals and communities. With greater powers for local 
communities, the aim is to develop a more inclusive, democratic process. Locally, 
neighbourhood forums or parish councils are stimulated to develop their own 
neighbourhood development plan, in which heritage can play a role, and a local 
heritage management strategy can be developed. This potentially leads to other 
definitions of (local) heritage and a more holistic conception of place, although it 
seems that until now heritage is still mostly connected to the traditional aesthetic and 
historic dimensions and national designation (Jackson et al., 2014; Pendlebury, 
2014). The Localism Act also gives local community groups the right to make a bid to 
buy a property that has a community use when it comes up for sale, as a “Assets of 
Community Value”. Whilst this is principally aimed at securing the ongoing 
community benefit of local facilities such as shops, pubs, and libraries, these are 
often located in buildings with heritage value. The mechanism can therefore be used 
to secure the opportunity to negotiate the acquisition of heritage assets with 
community value (Historic England, 2017a). The focus on localism, through its aims 
of inclusive and participatory practices, and as a key concept in the participatory 
democracy, are central to the current documents of major heritage bodies such as 
Historic England, Heritage Lottery Fund, and the Heritage Alliance.   

Additional influences: Funding regimes  
Sectoral funds for heritage projects have largely disappeared, although opportunities 
can remain in funding for activities such as job creation and transport or through 
more novel sources such as crowd funding. The Heritage Lottery Fund is the main 
heritage specific funding source in the UK and has developed an important role in 
defining ‘what heritage is’ and ‘what heritage is for’.  

Two decades after its launch, Heritage Lottery Fund (HLF) is now the primary source 
of specific heritage funding in the UK. As such, the definition(s) of heritage they use, 
structures of heritage management they require, and the funding decisions they 
make have had an ever-growing influence on heritage practice. HLF’s income in 
2015-2016 was £392 million and the general trend of income derived from the 
operation of the National Lottery seemed to be upward (Heritage Lottery Fund, 
2016). Their programme is undergoing change however, and the funding is to be 
reduced to £190 million in 2018-2019 (Heritage Lottery Fund, 2018). 

English Heritage/ Historic England traditionally has a range of grant programmes but 
these have reduced steadily over the last decade. This includes grants towards the 
repair of particularly significant heritage assets, with a priority of heritage deemed to 
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be at risk. Previous conservation area funding programmes have now ceased. New 
schemes such as Heritage Action Zones, are designed to attract funding, but do not 
come with significant funding. If anything they come with capacity, as Historic 
England staff will be involved, and are looking at the most deprived parts of the built 
environment (Historic England, 2017b). In general, there is an increased focus on 
utilising diminishing resources of HE towards capacity building and better 
management of the heritage.  

Showcasing and measuring economic viability and profitability have become more 
important within the discursive case for protecting and enhancing heritage, as for 
example the ‘heritage counts’ reports and the most recent Corporate Plan of Historic 
England (Historic England, 2017c) show. Heritage Counts is the annual audit of 
England's heritage (produced since 2002) reporting on changes in the sector, and 
measuring and monitoring key indicators (Historic England, 2017d). Reports are 
becoming more specific, with regional reports (Historic England, 2017e) and city 
profiles (since 2014 Heritage Counts: local authority Profiles). So in the context of 
austerity, heritage not only has to show it performs in economic terms, both in spent 
and in earned resources, but its performance is also measured in comparison (or 
competition) to other cities and regions in the country.  

Policy: the National Planning Policy Framework  
As mentioned above the National Planning Policy Framework (Department for 
Communities and Local government, 2012) was introduced in 2012. It is currently 
under review, and there are what seems limited additions and changes to the section 
on the Historic Environment (Ministry of Housing, Communities & Local Government, 
2018). The 2008 Conservation Principles (English Heritage, 2008) which followed the 
2012 NPPF are also currently under review (Historic England, 2018).  

The protection and enhancement of the historic environment forms an important 
component of NPPF. Conservation is not only one of the ‘Core Planning Principles’, it 
is also mentioned within the Environmental dimension of the definition of 
sustainability – which is the core theme of the NPPF in general. The NPPF builds on 
the Conservation Principles, policies and guidance for the sustainable management 
of the historic environment (Historic England, 2008).  

Significance  

The historic environment, according to the NPPF glossary is basically everything, as 
it includes “all aspects of the environment resulting from the interaction between 
people and places through time, including all surviving physical remains of past 
human activity, whether visible, buried or submerged, and landscaped and planted or 
managed flora.” Heritage, in this context, is more specifically defined, largely as the 
historic environment designated as heritage (either listed or included in a 
conservation area). Paragraphs 126 to 141 of the NPPF contain the heritage specific 
policies.2 The main aim set in articles 126-141 is to maintain and enhance the 
significance of heritage assets as well as their setting, local character, and 
distinctiveness, while putting them to viable economic use, and to create public 

                                                
2 Some important definitions as used in NPPF, the glossary defines conservation as “The 
process of maintaining and managing change to a heritage asset in a way that sustains and 
where appropriate enhances its significance.” Subsequently a heritage asset is set to a 
“building, monument, site, place, area or landscape identified as having a degree of 
significance meriting consideration in planning decisions, because of its heritage interest. 
Heritage asset includes designated heritage assets and assets identified by the local planning 
authority (including local listing)”. Significance (for heritage policy) means “the value of a 
heritage asset to this and future generations because of its heritage interest. That interest 
may be archaeological, architectural, artistic or historic. Significance derives not only from a 
heritage asset’s physical presence, but also from its setting. The Setting being the 
“surroundings in which a heritage asset is experienced”. 
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benefit. Article 61 states that securing high quality and inclusive design should go 
beyond aesthetic considerations, and therefore planning policies and decisions 
should address the connections between people and places and the integration of 
new development into the natural, built and historic environment. In the actual 
heritage articles (126-141), the focus is very much on character of place when it 
comes to significance. While this character could well include much beyond 
aesthetics, the main values to consider to define this character, are the ones that are 
also mentioned in the 1990 Planning Act Part II on Conservation Areas: architectural 
(or aesthetic) and historic values (Planning Act, 1990), although NPPF widens this by 
focusing on setting and significance. Through mentions of inclusive design, economic 
use, public benefit, values such as economic, political, and social values also come 
into play.  

Sustainability 

While issues of management of the historic environment and climate change are 
both forefront in urban management, and part of the ‘sustainable development’ 
narrative, they are hardly ever linked – while one could easily argue that 
conservation is a form of recycling. There is also little indication of how to balance or 
reconcile these potentially competing priorities where they conflict, leaving to the 
individual decision-maker the job of reconciling these different policies on a case-by-
case basis (Pendlebury et al., 2014). The NPPF’s (2012) builds on the concept of 
sustainable development as developed in the late 1980s, having three dimensions: 
economic, social and environmental (Brundtland, 1987). The environmental 
dimension of sustainability as described in the NPPF links the historic environment to 
adaptation and mitigation measures when it comes to climate change and other 
environmental issues. The role of the planning system is “contributing to protecting 
and enhancing our natural, built and historic environment; and, as part of this, 
helping to improve biodiversity, use natural resources prudently, minimise waste and 
pollution, and mitigate and adapt to climate change including moving to a low carbon 
economy” (art. 7 p2). Further on, heritage assets are defined as an ‘irreplaceable 
resource’ (art.126, p30), however this is not linked back into the main aim, which only 
refers to the prudent use of natural resources.  

Policy: NPPF for the historic environment – Newcastle and region 

Local Plans have to follow the NPPF. As such the focus on significance, character 
and setting, as well as the lack of linking sustainability and conservation, can also be 
found in for example the Newcastle-Gateshead local plan. Especially the focus on 
setting is appreciated as now “setting is not just something else to take into account, 
it is a factor in its own right, it is something which planning authorities through the 
National Planning Policy framework are actually encouraged to take seriously and 
not just give it lip service” (Conservation Officer Newcastle City Coucil, 2017). In 
practice NPPF is generally perceived as positive by the interviewees, it is seen as a 
flexible planning framework when it comes to heritage management, which allows for 
a smoother and simpler process and more opportunity for change. “That is probably 
overall good thing if you subscribe to the concept of constructive conservation, where 
conservation isn’t about preventing things it's about moving heritage forward then the 
NPPF is a good thing” (Conservation Manager North England Civic Trust, 2016).  

However, the context of austerity measures, public sector reform and further de-
regulation have accelerated other longer terms trends, such as the outsourcing of 
activities traditionally undertaken by local authorities to consultants and volunteers, 
and fierce competition between urban centres. The impact on heritage and heritage 
management is significant, because as the process changes, roles and 
responsibilities change and the uses and concepts of heritage do too. It also became 
very clear that the flexibility the NPPF offers combined with this austerity regime, 
leads to a facilitative, less pro-active approach by local government, while there is a 
widening of the limits of acceptable change. Further discussed below.  
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It not only leads to decreasing levels of local authority capacity and scarcity of human 
and financial resource, conservation officers also felt they had to be more selective in 
the cases, projects and places they comment on in detail and cannot be as thorough 
as they’d like to be when it comes to planning applications with conservation 
requirements. Furthermore, there is intense pressure upon cities such as Gateshead 
and Newcastle to compete for investment, be attractive for new business(es) and 
create opportunities for development in order to generate local revenues. Decisions 
around heritage are strongly influenced by the feeling that to be legitimate they have 
to show that heritage performs in economic terms, both in spent and in earned 
resources. How heritage performs in social or cultural terms comes second.  

The management of change 
The management of the Historic Environment is a statutory function, as well as an 
explicit element within the NPPF, however, the number of historic environment 
officers in Newcastle and Gateshead reduced with about 60% of their pre-crisis FTE, 
far worse than the already significant 35% drop national average (Conservation 
Officer at Gateshead Council, 2017; Newcastle City Council Conservation Officer, 
2016; Reilly et al., 2016). The cuts are perceived as demoralizing and make a pro-
active approach impossible. At the same time, the cuts have increased collaborative 
working between heritage and planning departments, as many of the day-to-day 
changes in conservation areas are now dealt with by the planning officers rather than 
specialized conservation officers. Instead, conservation officers have to focus on 
those applications that include significant changes to the historic environment. Where 
previously the Local Planning Authority (LPA) would ask for listed building consent 
for every adjustment to a listed building, now they might say “it’s a change to a 
building which actually doesn't materially affect the special character of the historic 
building, so …” This is considered as maybe “a little bit more risky” but is also “gets 
more done” (Newcastle City Council Conservation Officer, 2016). This leads to a 
higher threshold for issues to become significant. So, austerity and reform do mean 
that the planning and heritage departments are better integrated, as they have to 
share the work amongst a reduced number of employees. Further integrating 
departments and services also makes the process of getting approval for 
development as streamlined and easy as possible. 

Austerity, and subsequently reduced resources and capacity have a strong impact on 
the day-to-day management on local level. The lack of resources and capacity leads 
to a more reactive form of urban management, focusing mostly on statutory 
functions, leaving many other initiatives to the market or local communities. This is 
felt by the local government in different ways, lack of power (‘clout’), finances, 
networking opportunities, and training. At the same time, the need for inward 
investment, and urban development is high, as this is one of the main ways to 
increase local income and as such reverse some of the cuts. The local development 
plan shows strong political push to support development. The main drivers for any 
action are economic growth and job creation. The historic environment is however 
not presented as one of the platforms for such growth plans. The bias towards new 
development, either through demolition or building on derelict or brownfield locations 
is strong in both Newcastle and Gateshead, which becomes explicit in the Core 
Strategy (Newcastle City Council and Gateshead Council, 2015) but is also 
confirmed in the interviews. In this climate, restrictions on building and urban 
development are not necessarily welcomed. However, the Newcastle Conservation 
officer argued that “planning is part of the investment and development of the city 
and if you cut back too far on planning, it reduces your ability to actually deliver 
things on the ground. If you can’t get things through the planning system then you’re 
almost encouraging that spiral of decline” So, while there have been “an awful lot of 



14 
 

cuts” he feels there is a growing understanding that planning is “one of the local 
authority’s main tools is to actually try and set out the guidelines to start with, rather 
than just wait for somebody to come in with a massive scheme (Conservation Officer 
Newcastle City Coucil, 2017)” At the same time, the Gateshead officer feels  “there’s 
been a shift from the question: is it good enough to approve, to, is it bad enough to 
refuse? Which is a very different question” (Conservation Officer at Gateshead 
Council, 2017).  

The changing and diminished role of the L(P)A has led to the redistribution of roles 
and responsibilities. In all three cases across Newcastle and the region, we saw 
other local actors taking up lead-roles in heritage-led projects and governance. In the 
case of Ouseburn Valley, a Community Trust (Ouseburn Trust) and a voluntary 
organisation (Ouseburn Futures) are taking the lead in steering the regeneration of 
the area. In the Bigg Market case, we saw a more commercially-run not-for-profit 
organization, the NE1 Business Improvement District (BID) Company taking the lead.  

The actors who took over responsibilities (such as NE1 and the 3rd sector 
organisations) rapidly professionalised and formalised their position, they are in 
some ways more capable than ever to take on larger heritage projects. Through e.g. 
ownership of property, mobilising a mix of funding sources, (co)writing developer 
briefs, and organising public participation processes and events, they gained a 
strong foothold in the governance of conservation areas or projects. The approach or 
direction taken, while framed by policy and often developed in collaborating with the 
local authority, depends strongly on a new lead actor. Moreover, whilst the heritage 
sector sees the importance of a strategic approach it does not have the capacity to 
develop projects on a regional scale. Acting at a project or area level, setting 
precedents of good practice is important and as such, the involved non-governmental 
actors have gained soft power and influence in the process and strategies of the 
regeneration of place, although one of the frustrations is that this does not 
necessarily come with formal responsibility, recognition or appreciation. 

The lead roles the 3rd sector organisations take in heritage-led projects and 
strategies also changes the value-frame when it comes to the uses and concepts of 
heritage. Heritage by all such organisations is seen as a contribution to urban 
development, rather than a restriction. As a consequence, the narrative around 
heritage has shifted even further towards capitalising on selected and utilitarian 
understandings of heritage. Heritage is seen as a tool; it is one of the ways to gain 
funding, helps to create an authentic place brand, a regional connection, and/or 
support or develop an emotive, affective sense of place.  

Regional collaboration 
After the implementation of the 2011 Localism Act, the regional planning frameworks 
(Regional Spatial Strategies) were abolished (Ministry of Housing, Communities & 
Local Government and Baroness Hanham, 2012). Any form local-authority based 
cross-boundary collaboration is now voluntary action or organised in ‘devolution 
deals’. All local authority officers we interviewed are focussing on their own plans and 
places, and in the context of efficiency and facilitating the ‘much needed’ 
development, integration within the council is increasing. There doesn’t seem to be 
much appetite or time for wider collaborations. Even though Newcastle and 
Gateshead have a shared planning strategy (Newcastle City Council and Gateshead 
Council, 2015), the interviews showed that in terms of conservation planning, 
practices are still rather separated.  Collaboration between conservation officers in 
the region is restricted to a few (formal) meetings per year, and seems to be focused 
on coordination of projects and activities rather than the management of places that 
are boundary crossing landscapes (such as the Tyne Landscape). The informal 
element plays a significant role in collaboration, as in the end it is a rather small 
group of people operating in a network of active organisations. 
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In the process of managing change, the non-governmental actors are not necessarily 
limited by local authority boundaries and even if they are (in the case of NE1) they 
were are more likely to look beyond them, to create a wider (sub-regional) narrative 
(e.g. of a post-industrial landscape, a Tyne Gorge, or, more specifically create 
stronger linkages between the projects they are involved in) because they feel it 
important, see the cultural, environmental, or economic value of it, and in all cases 
also because it is beneficial to them as it widens their scope for work. They are also 
not as bound by the inter-local competition that seems to hamper regional 
collaboration at a governmental level.  

The interviewees from non-governmental organisations in the region (NECT, 
TWBPT, NE1) speculated on how cross-boundary collaboration would make their 
work easier and better. Collaboration focuses on e.g. to brand places such as 
quayside as one landscape, to tell the story of the landscape, to counter narratives of 
competition between places, and build a stronger regional identity and capacity, and 
a wish for a cross-boundary decision making process, even if only in the form of an 
advisory body.  

The non-governmental actors we interviewed all recognise the importance of a more 
cross-boundary approaches, but also mention they do not have the resources or the 
capacity to develop or connect projects on such a scale. Where the local industry 
and third sector organizations are willing and able to step into roles formerly 
undertaken by the local (planning) authority on a project scale and area level. The 
regional scale seems to be a step too far.  

Differences in approach across the 3 cases 
In all three cases, we saw that sometimes (and for some people) the focus is more 
on an approach with a material and aesthetic focus, negotiating the future use and 
the material remains in line with this. Other moments (and other people), focus more 
on negotiating between future use and mobilised pasts, with much less interest in the 
actual materiality, and more interest in atmosphere, representation, and meaning. 
These two approaches can work together as well as be brought into conflict with 
each other. The motivations behind choosing one approach over the other often 
depends on what role the heritage is supposed to play in the process as the heritage 
is mobilised for very different reasons authentication, branding, attraction, 
representation, understanding, etc. In both approaches though, there seems to be 
more space and freedom for experiment, change, and new elements in the industrial 
heritage and landscape cases than observed in the historic urban core case.  

All the case studies show a tendency to set up partnerships for the management and 
redevelopment with some form of public-private. What the partnerships have in 
common is that they are generally set up to somehow generate funding for future 
development. They do this amongst themselves, or in the market, or through 
applying for central sectoral funding (subsidies, area regeneration moneys, national 
project investments or loans). In more recent cases community funding (e.g. crowd-
sourcing) is added into the mix. In most cases, especially more recently, the total 
funding comprises a mix of these options.  

There are several non-heritage specific tools and mechanisms that have been 
introduced to heritage management in time, especially through partnerships. These 
are mechanisms to make the area more attractive and guide development (these are 
the previously mentioned mechanisms such as developing area character guidelines, 
offering low rent and /or longer lease options, rent and facilities ‘package deals’, 
shared facilities, (co) organisation of local events). These new mechanisms are often 
the result of that fact that the non-governmental stakeholders bring their own 
knowledge and expertise to heritage area development practices.  
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Heritage and Sense of Place 
As mentioned above, throughout the three cases we can identify two different types 
of heritage discourse being mobilised. The first is the formal and traditional narrative 
of historical significance. In the Bigg Market it is the mediaeval market place in 
morphology and use, and in Ouseburn it is the industrial materiality and use. In the 
Tyne Landscape the industrial past is important throughout but there are a range of 
areas along the river where the remains of Roman and the mediaeval histories are 
the main focus in addition.  

The other type of heritage discourse mobilised recalls a much nearer past and is 
strongly related to a sense of place. In all three cases this narrative develops in 
recent decades. It mobilises the histories of the late 1980s, the different ways 
Newcastle, and the north east more generally, overcame the immense losses 
suffered in the post-industrial decline, and the memories of those involved. In the 
case of Bigg Market it is the (results of the) Newcastle Party City strategy and the 
Bigg Market as its central location, and its culture around going out, that is used as 
an alternative history. In Ouseburn it is celebrating the memory of the more obscure 
quirkiness of the area upon rediscovery in the 1980s and in the Tyne Landscape it is 
the iconic image of the central gorge, as well as the memory of a regional 
collaboration, and the pride taken in the process of cleaning and greening of the 
river, which helped with coming to terms with the loss of the industrial Tyne. Those 
histories and memories mostly commemorate and celebrate a post-industrial revival 
(rather than industrial loss).  

In all cases, but possibly most in Ouseburn and the Tyne Landscape, a shared and 
developing idea of an engrained character of the area and its wider setting, 
supported by the historic (built) environment as much as by the new development, 
seemed leading in how decisions are made. There are tools to manage elements of 
(ecology, flooding) and specific places in this wider landscape (e.g. the conservation 
areas, the tall buildings policy, development briefs), but there is a lot of implicit 
guidance through wider image (or imaginary) of what this landscape is (or should be) 
people have in mind. A lot of the development is guided and inspired by this image, 
and through generosity, passion, and a genuine interest in the heritage and history of 
the area by the people involved. 

The non-governmental organisations involved use alternative histories to claim (or 
claim back) stories and histories for the benefit of urban development in a way the 
local authority is unlikely to (e.g. affiliate with a dark and alternative history, a drinking 
culture). Built heritage structures are interesting in this process because they 
authenticate and support such claims without necessarily losing their formalised 
heritage value. Built heritage structures are also the main access to funding for 
mobilising such alternative histories.  

In some cases, these different narratives are used in a complementary manner, in 
others they are potentially competing. Either way they reveal differences (and 
potentially multi-vocality) in the approaches to the historic environment and relate to 
different imagined futures. This implies that a larger role for and/or more non-
governmental stakeholders in the process allows for more and different voices. 
However, it also shows that heritage easily becomes a tool to create a heritage-feel 
(trusted, nostalgic, authentic, recognisable) with a particular set of heritage-
aesthetics (materiality is important, crafty, quirky, classy, historic), while being very 
selective towards the pasts (memories, convenient amnesia) that are mobilised. .  

It might not be conscious, but none of the cases seem to address the question of 
belonging (and othering), appropriation, and histories of loss in much detail – while 
the cases are all three heavily related to the post-industrial revival of Newcastle and 
the region; and as such with the trauma likely caused by the societal change that 
came with deindustrialisation, the large scale unemployment, and the bankruptcy etc. 
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New developments are portrayed as seemingly frictionless continuations of a 
glorious industrial past. Partly this has to do with a wider urban narrative that is 
progressive and development minded and as such not very interested in negative 
histories. It also has to do with the fact the majority of remnants of the past are 
assumed to be largely self-explanatory and self-evident (with Ouseburn as a bit of an 
exception, in offering tours, signs, and an app). Finally, in all cases the heritage 
narrative is mostly instrumental in that it is operationalised to brand and establish the 
area, and therefore the heritage narrative is being shaped and constructed to fit the 
new uses and users, as much as the other way around. 
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