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EXECUTI VE SUMVARY

by Paul de Jongh and Laurie Morissette

The Netherlands has developed an inproved environnental
managenment system based on a collaborative effort between
busi ness, governnent, and other stakehol ders. The process

bal anced the needs and obligations of each representative sector
in constructing an far-reaching plan to reverse environnental
degradati on and pronote sustainabl e developnent. Initially begun
as an effort to curb pollution within the industrial sector, the
process and the resulting National Environnmental Policy Plan grew
into a "social contract" affecting many aspects of Dutch society.
The resulting managenent system incorporates the innovative

concepts of societal "generational goals"; "internalization" of
responsibility for environment al protection,;
"professionalization” or advanced training of gover nnment

personnel ; cooperation between industry and government in the
determ nation of industry-wide or plant specific environnental
goals (which are often incorporated into negotiated agreenents or
"covenants"); integrated governnent policies; and periodic
eval uati ons of progress.

Backgr ound

Concern over rapid, unchecked degradati on of the environnment grew
strong in many countries during the 1980s, and the Netherl ands
was no exception. The nation recognized that existing
envi ronnental managenent systens were inadequate to stem much
| ess reverse, environmental damage. Fearful that the governnent
woul d respond with econom cally onerous standards and regul ati on,
industry and other econom c sectors approached the governnent
wth a proposal to negotiate new policy approaches which woul d
m nimze potential negative economc and trade ram fications of
stronger environnmental protection neasures.

The Process

Beginning in the early 1980s, the Departnent of the Environnment
began to develop new environnmental policy approaches ained at
inproving policy integration, public awareness and education,
environnental and econom c analysis. There was no clear roadmap
at the outset, and the ensuing process was an iterative, evolving
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consensus-bui |l ding endeavor. Nationally known and respected
authorities were essential to bring credence and influence to the
process. Prime Mnister Lubbers, and Her Majesty Queen Beatri X,
hersel f, enhanced the process by highlighting concern for the
environnental condition of the Netherlands and buil ding support
for cooperative efforts to achieve a sustainable environnent and
econony.

The process originally focused on pollution control in five
t ar get sectors: i ndustry, transportation, agriculture,
refineries, and energy generation. Representative from these
econom c sectors, joined later by other stakeholders from
construction, retail trade, education and NGs, net wth
governnent personnel to raise concerns, resolve differences, and
formul ate industry or sector-w de schenes for pollution reduction
and environnmental nanagenent. Some initial priorities or
“t henmes” wer e identified, i ncl udi ng acidification

eut rophi cation, waste generation, and dispersion of toxics.

The stakeholders were conmtted to integrating governnent
policies into a unified, consistent strategy . Therefore, each of
t he themes underwent a conprehensive, multinedia evaluation of
exi sting and proposed pollution control policies and the effects
of those policies upon that thene. The crosscutting eval uation
i ncluded consideration of individual and cunulative effects of
environmental, transportation, energy, tax and agricultural
policies

In 1986, the National Institute for Public Health and the
Environnent (RIVM began an extensive, rigorous study to identify
sources of pollution, project growh levels and increases in
pollutants, and recommend pollution controls and em ssion
st andar ds. By the time the RIVM published its report in 1989

the governnent was prepared with a prelimnary draft of an
integrated pollution control and environnental managenent
strategy in the form of the National Environnmental Policy Plan
(NEPP). The landmark RI VM report, Concern for Tonorrow, set the
stage for the publication and inplenentation of the NEPP. The
report, which galvanized a public consensus, stated that current
regulatory requirenments and policies, even with state of the art
technol ogi es could not halt continuing environmental degradation.
The Report denonstrated that, on average a 70-90% reduction in
many industrial pollutants (from base 1986 em ssions |evels)
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woul d be required to adequately protect the Dutch environnent by
2010. The Report concluded that reductions of this magnitude and
systemi c change in the environnental managenent system would be
required for a sustainable society.

The National Environnmental Policy Plan (NEPP)

The first National Environnmental Policy Plan set forth 20-year
goals for reductions in the use of pesticides, emssions of
i ndustrial pollutants, and generation of waste by all economc
sectors (consistent wth the Brundtland’ s Conmm ssion notion of
generational goals). The goals were based on the analysis in
Concern for Tonorrow. Each of these goals was broken down into
internediate goals wth shorter tine frames and action
responsibilities for the national, regional and |ocal |evels of
government and target groups. The Plan listed over 200 specific
actions necessary to achieve the goals. The Nati onal
Environnmental Policy Plan expanded the |ist of target sectors to
include the construction, waste nmanagenent, water suppliers,
consuners, retailers, and other elenents of Dutch society. This
resulted in a broad, conprehensive approach to reducing
pol | uti on.

The Dutch government is currently operating under a second NEPP
consistent wwth the goals of the first and developed in a simlar
consensus-bui l ding process. NEPP-2 focuses on strengthening
i npl enentation; providing additional flexibility to business;
provi ding additional neasures where current policies would not
achieve the desired objective; and pronoting sustainable
production and consunpti on. The governnent regulations setting
the standards for em ssions were further devel oped, clarified and

sinplified to encourage self regulation; financi al provisions
such as subsidies and tax reforns were introduced; and
educat i onal pr ogr ans, public canpai gns and i ndustria

envi ronmental managenent systens were encouraged. Additional
obj ectives of the current governnent include further integration
of environnental and l|land use policies and environnental and
econom c policies. The third refinement of the NEPP is due in the
Decenber 1997 and will likely address the effects of unexpectedly
strong economc growh, the needs of an aging population,
i nt ernati onal consi derati ons, and continuing difficulty in
meeting the goals for energy consunption. A major thrust of the
third NEPP is expected to be increased enphasis on the
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i ntegration of environnental and econom c policy.

The recent RIVM review reveal ed remarkable progress. Ozone
depl eti ng substances have been phased out of industrial use. The
di sposal of industrial waste was reduced by 60% si nce 1985. SO2
em ssions from powerplants have been reduced by 70 percent; NOX
em ssions have decreased by 30 percent. Recycling of waste has
increased to nore than 70 percent of total waste generation and
t he di sposal of waste at disposal |ocations has been reduced from
16 billion tons to 6 billion tons in 1995. Househol d energy
consunption has remai ned constant despite growh in the nunber of
househol ds.

| nnovati ve El enents of the NEPP

While the truly dramatic em ssion reductions are specific to the
needs of the Netherlands, the "Dutch approach”, as the NEPP and
its devel opnental process canme to be known, contain several
i nnovative elenents which have proven successful in the
Net herlands and may be instructive to other governnents
interested in the inprovenent of their environnmental nmanagenent
syst ens.

Consensus Building: The Dutch governnent recognized that only
dramatic change in its operating procedures, industry operations
and consunption patterns could acconplish the significant
pol l ution reductions necessary to achieve a sustainable future.
It knew that such change would require the sustained conm tnent

of industry, the public, and the governnent to fulfill the
requirements of the proposed strategy. Success required a
consensus building process with four key elenents. First,

econom ¢ stakeholders and the public needed to believe in the
benefits of the process and the strategy. Governnent provided a
credi bl e argunent for change based on solid scientific consensus.
Second, the governnent recognized that industry involvenent in
the creation of policies and solutions would encourage its
conpl ete participation in the success of the strategy. It m ght
have been easier in the short term for governnent to dictate
reform but the long term success required each participant to
accept personal and corporate responsibility for the solution.
Third, the success of the process rested on continuity -- the
ability of industry to sustain its operations while reducing its
em ssions// and the ability of municipalities to nonitor and
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organi ze the effort. Fortunately the Dutch industry response to
this issue was the successful introduction of the certification
of envi ronment al managenent systens wthin corporations.
Finally, as in all consensus processes, each sector needed to
secure benefits and recognize the concessions of other parties.
The NEPP required conprom se between the private sector and
government. The private sector agreed to stringent reductions in
em ssions, chemcal use and waste generation. The governnent
agreed to an integrated environnmental statute (discussed bel ow),
cross cutting and integrated policies, flexible nethods of
pollution control, long-lead times that allow industry to adapt,
and governnmental pronotion of new markets for the technol ogies
and managenent practices which would be required to secure the
pol  uti on reducti ons.

CGenerational Goals: The Dutch governnment sought a true vision of
sustainability based on the principles set forth report of the
Brundt| and Comm ssion, Qur Common Future. In order to define
sust ai nabl e devel opnment in ternms which the participants and the
public could enbrace and work towards in neaningful ways, the
Net her|l ands sel ected the goal of restoring and maintaining a
cl ean environnment in one generation. A generation of twenty-five

years rei nforced t he concepts of responsibility and
accountability upon the current generation for the society and
the environnent which it would pass on to its children. A

generation of twenty-five years was short enough to be concrete,
measur abl e and effective, yet |ong enough to achieve significant
behavi oral change and provide adequate |lead tine to businesses.
The time franme also permtted flexibility in admnistration and
i npl ementation and sonme trial and error wth correction or
accel eration of progress as needed.

Unified Environnmental Statute: The Environnental WMnagenent Act
(EMA), which was enacted in 1993, incorporated nost of the
Net herl ands environnental laws into one statute and established
one regulatory schene for all levels of governnent. The mgjor
objectives of the <creation of the integrated statute were
consistent guidance and interpretation of regulation and the
stabilization of the body of environnental |aws. Notably absent
frominclusion within the EMA's regulatory scope are the water
pol lution statutes which remain under the authority of the Dutch
wat er boards. Key elenents of the integrated statute are uniform
envi ronment al qual ity st andar ds; consi st ent enf or cenent
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procedur es; multinmedia permtting;, and required evaluation of
progress and possible refinenment of the National Environnmenta
Policy Plan every four years.

Policy Integration: The Netherlands has nmade mjor strides in
integrating environnmental policy across various departnents and
with the private sector. The Environnmental Mnagenent Act
explicitly requires the cabinet to work jointly on environnental
policies. New cooperation anong governnent departnments began in
the joint preparation of |Integrated Milti-year Environnental
Pl ans (which were predecessors of the NEPP). These initially
resulted in the Environnent Departnment working the Departnent of
Agriculture and the Departnent of \Waterworks. The NEPP
ultimately led to greater cooperation with the Mnistry of
Foreign Affairs and even the mnistries of Finance and Econom c
Affairs (which includes energy policy). This integration of
government policy pronotes both environnmental and economc
progr ess.

Devol ution: Responsibility for environnmental regulation can be
found at three levels of governnent: national, provincial, and

muni ci pal . The nat i onal gover nnment IS responsi bl e for
establishing national goals and creating basic statutory
requi renents. Provincial and/or nunicipal governnents are

responsible for setting standards and emssion levels of
facilities within their jurisdictions. These governnent are al so
responsible for the routine inspection and evaluation of a
pl ant's operation and conpliance with regulatory conditions.

Negoti ated Covenants: The structured negotiated covenant (within
the framework of legal requirenents) is a key inplenmentation
strategy of the NEPP for the private sector. Oper ati ng
conditions are negotiated between the governnent and industry
sectors on either an industry wide or a plant specific basis.
Were the operating conditions and em ssions are comon to all
generating facilities within an industry sector, the national
government negotiates wth representatives of that industry
sector to establish acceptable operating conditions, em ssion
goals, and reductions for the industry. The Covenants set forth
the time franmes and inplenmentation strategies for pollution
control nmeasures wthin each industry sector or facility.
Em ssion tradeoffs may occur between |arge and small businesses
or newer, nore sophisticated facilities and those which require
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greater capital inprovenent within a region. Where operating
conditions are facility-specific, the provincial or nunicipal
government and the generating facility negotiates a facility-
specific, multimedia operating permt. The ability to craft
individual site specific or industry sector specific em ssion
control neasures and schedules has been a primary reason for
i ndustry acceptance and support for the NEPP. Covenants do not
substitute for legally enforceable requirements, but give
busi nesses the opportunity to help shape specific conditions of
operating permts.

I nformati on Requirenents: The Dutch approach encouraged greater
publ i c awareness and involvenent in achieving the national goals
by setting forth clear, intelligible requirenents and policies.
Covenants have increased the industry reporting requirenents
including provisions which require regulated industries to
publish their conpany environnmental managenent pl ans and
em ssi ons.

Periodic Review The Environnmental Managenment Act requires that
t he government review the progress of the NEPP every four to six
years, which may result in a refined plan. This assures the
governnment and the public that the country is making appropriate
progress towards the required em ssion reductions and that the
em ssion reductions are resulting in the desired inprovenent in
envi ronnmental quality.

| mplications for United States Environnental Policy

The success of the Dutch approach is founded on its solid,
politically and ideologically neutral research into the science
and economics of both the causes and the solutions to
envi ronnmental decline. The commtnent of the governnment to the
| engt hy, conplicated process necessary to adopt well-articul ated
envi ronment al goal s and i npl enmenti ng nmechani sns has been rewarded
by broad acceptance of the pollution control strategies and
regul ati ons. Commitnment to the consensus process permtted
diverse political and economc actors to work together toward
system c change in the Dutch environnmental nanagenent system and
to make progress toward sustai nabl e devel opnent.

No reform effort can be transferred whole cloth from one nation
t o anot her. Each governnent and people nust arrive at its own
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approach based on its social, economc, environnental and
cultural conditions, and history. The Netherlands is a small
nation wth a cultural history of cooperation. The severe and
visual ly apparent environnental degradation elimnated the need

for prol onged discussions about the necessity of immediate
action.
Although the United States is physically nmuch larger, 1is

economcally nore diverse, and has a nore adversarial politica
system recent efforts to evaluate and inprove environnental
policy indicate that some aspects of the Dutch approach may be
relevant in the US.  Several of these, such as the President's
Council on Sustainable Developnment and EPA's program for
Community Based Environnental Prot ecti on, have wutilized a
consensus building process to arrive at recomendations for
change. In addition, new approaches enbodied in "regul atory
reinvention” and the "Common Sense Initiative" have increased
governnent, industry, and public awareness of the potential gains
t hat could result from a nore collaborative, fl exible,
account abl e, and information-rich environnental managemnent
system Additionally, the *“Dutch approach” includes elenents
which are transferable to nost governnents such as goal setting,
econom ¢ and environnental nodeling, schedul ed progress reviews,
and appropriate lead tine for major change. However, the United
States currently may not have the sane degree of unanimty on the
need for stronger environnental protections that the Netherl ands
did in the 1980s. Furthernore, smaller governnmental units such
as states or regions nay better approximate the physical and
psychol ogi cal intimacy that aided the Netherlands in its process,
and thus may be able to better experinent wth the Dutch
approach.?

The authors wish to thank Sean Captain for his helpfu
comments on earlier versions of this summary.
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11
MAI N FEATURES OF THE NETHERLANDS

The Netherlands is on the North-western edge of the European
continent, bordered by Belgium to the south and by Gernmany
to the east. North-South the country is about 200 mles
| ong, East-West the width is about 100 m | es. The country
has about 15 mllion inhabitants, which nunbers are stil
growing, mainly by immgration. On average there |ive about
400 inhabitants per square kilometer. About 10 mllion
people live in the western part of the country, in a series
of cities, together formng the so-called Randstad. From
the M ddl e-Ages onwards the fight against floods from the
sea pronoted a strong tradition of cooperation in Dutch
society, still to be found in public organizations such as
t he wat er boar ds.

The Netherlands is a constitutional nonarchy. Denocracy is
based on a Parlianentary system controlling the Cabinet,
which is nomnated by HM the Queen based on the outcone of
el ections. Cabinets are usually coalitions of two or three
parties. Recently, the Christian Denocrats, who were in
governnment for over seventy years (in different coalitions
with the Liberals and the Social -Denpocrats), gave way to a
coalition of Liberals, Social-Denbcrats and Denocrats.

The main economc sectors are agriculture (dairy farmng
pig raising, flower industry), chemcals, refining, freight

transport (t hr oughout Eur ope), el ectronics, and food
pr ocessi ng. The service industry is of i ncreasi ng
i mport ance, especially fi nanci al servi ces (banki ng,

i nsurance) which serve the European nmarket. G oss National
Product is about $ 250 Billion; about 50% of GNP is spent
via actions of government (investnents, distribution of
weal t h).

Al t hough small, the country consists of many social
contrasts: the North originally Protestant; the South
originally Catholic: the \West originally urbanized,
industrialized, and wth extensive relations wth the
outside world; the East originally rural, agricultural,
traditional. Via a system of separate socio-cultura
organi zations for each (religious and political groups),
these differences were 'managed' until the 1960's.
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1.5. After the Second Wrld War the | oss of the Indonesian col ony

1

1

1

6.

7.

8.

marked the beginning of a policy of industrialization, in
which Governnment and private sectors worked closely
together. At the sanme time, a strict policy of |ow wages
controll ed by the governnment, was conbined with the creation
of social welfare prograns, public housing progranms and
social security. For the socio-economc policies, special
institutions were created in which enployee and enployer
or gani zati ons wor ked together to advise the Governnent.

The aftermath of the Second Wrld War and the |loss of the
| ndonesian colony also led to Dutch policies of greater
cooperation in Europe, first with Belgium and Luxenburg,
later with the other three founding countries of the
Eur opean Uni on, (West)Germany, France and Italy. Unlike sonme
ot her countries in the European Union, the Netherlands sees
the Union as the |logical economc and even political
framework for the Netherlands. Only recently has there been
sonme political debate whether a "blind federalism is the
best way to pronpote Dutch interests.

Qut of the social novenent of the end of the |last century,
policies were devel oped to provide housing for |abourers and
poor people by municipalities (Housing Act 1901). There was
a strong tie to health issues in providing proper housing to
the popul ation. Land use planning was the neans to nanage
the provision of houses in a decent envi ronnent .
Recognizing the realities of a dense population (wthout
em gration to colonies as an option), grow ng urbanization,
and the need for industrialization and nodernization of
agriculture after the Second World War, |and use planning
becane a major task of the governnment (Land Use Pl anni ng Act
1965) . Procedures have been set up to develop and enforce
| and use plans. These plans are "directed" by plans of
provinces and the central governnment and are binding on
| ocal governnent. Public participation plays a major role in
the devel opnent of |and use plans on all |evels.

As in many  countri es, envi ronment al concerns grew
dramatically in the late 1960's and early *70's. A separate
Department for Environnment was set up (1971) and the main
laws for protection of air, water, soil and for the
abatement of noise and the nmanagenent of waste were
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developed in the 1970's and early *80's. The focus was on
em ssi ons from industry; | i censi ng pr ocedur es wer e
i ntroduced as mai n tool s for t he provi nces and
muni cipalities to deal wth pollution. Provincial and

muni ci pal gover nnent s have their own political
responsibility when setting standards in licenses. To
pronote unity in the country as a whol e, cooperation between
the different governnent levels 1is used to develop

"guidelines and directions for standards".

The cooperative nature of Dutch society (waterworks, |and
use pl anning, industrial developnent) also |led to governnent
support of environnmental non-governnental organi zations. The
envi ronnental novenent is strong and participates fully in
public debates on nuclear energy, infrastructure and the
like.

In conparison to other countries the environnental burden
per square kilometer is extrenely high in The Netherl ands.
The country can best be conpared with big netropolitan and
i ndustrialized areas like the greater London, the Ruhr, or
the Los Angel es areas.

DENSI TY OF POLLUTI ON SOURCES PER SQUARE Kl LOVETER

NETHERLANDS GERMANY UNI TED STATES

I ndustrial Qutput 568 713 42
(US$1000 per knt)
Ener gy Consunption 1595 986 81
(equi val ent tons oi
per knt)
Popul ati on (per knf) 414 227 23
Cars (per kn¥) 92 72 12
Cattle (per knt) 334 145 12

Source: RIVM Concern for Tonorrow, Bilthoven, 1988, page 64.
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THE ORIG NS OF THE ENVI RONVENTAL PLANNI NG APPROACH

The Cabinet Lubbers-1 (Christian Denocrats and Liberals,
1982-1986) focused on balancing the budgets after the
economc decline in the second oil crisis (1979), on
deregulation, and on general i nprovenent of economc
conditions in the country. The Cabinet decided to shift the
Departnment for Environnent from the Mnistry of Health and
Environnment to the Mnistry of Housing and Land Use
Pl anni ng. A program of deregulation for environnental and
| and use regul ati ons was set up. Meanwhile the follow up of
the discovery of toxic waste dunmping (in newy built
residential areas, Lekkerkerk village) and sone scandals of
nonconpl i ance by inportant industrial firms (Uniser-affaire)
played an inportant role in keeping environment on the
political agenda.

The deregulation program included a project to replace
licensing procedures for small busi nesses by genera

regul ations. To develop these general regulations, coop-
eration between the Departnent of Environnment and different
associ ations of business was encouraged. The Uniser-affaire
br ought sone industrial |eaders to the conclusion that non-
conpliance wth environnental regul ati ons had becone a maj or
risk to corporate survival. At the sanme tine, it becane
clear to the Departnent of Environnent, that hastily
prepared and politically driven regulations introduced on an
ad hoc basis were not the way to get strong commitnent from
i ndustry for environnmental protection.

M ni ster of Environment Pieter Wnsem us (Liberal Party) had
been a consultant for MKinsey & Conpany, and was aware of
the sentinments of industrialists about environnental regula-
tions. I n di scussions anong the Departnent of Environnent
and representatives of industry (including nore progressive
CEO s), a set of principles enmerged, though not an official

policy:

o] | ndustry woul d take environnental protection seriously,
e.g., by adopting internal environnental managenent
systens (environnental care), whereas

o] Governnment would provide nore long term insight and
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analysis that would be broadly conprehensible and
under st andabl e, as part of the devel opnent of environ-
mental policies, to avoid surprises and to pronote the
snooth introduction of, and adaption to, environnental
standards in industry.

Until the early 1980's, environnental policy was based on a
conpart nment - by-conpartment and an issue-by-issue approach.
To produce a nore conprehensive, integrated approach, it was
necessary to seek better integration of all the different
i ssues, regulations, problens etc. Anot her reason for
integration of environnental policies was the scattered way
responsibilities were divided in the central governnent. The
Department of Environnment had responsibilities for coor-
dination, and for sone nmgjor areas such as air pollution and
wast e nmanagenent . However, the responsibility for water
quantity and quality was in the Mnistry of Transport and
Wat erworks; the responsibility for nature protection was in
the Mnistry of Agriculture, Nature Protection and Fishe-
ries; and the responsibility for all kinds of resources
(energy, mning, etc.) was in the Mnistry of Economc
Affairs. The Cabinet formation of 1982 had nade cl ear that
there would be no way of getting all those responsibilities
in one "big" Departnent of Environnent (as was hoped for in
the seventies by sonme policy nakers). By working jointly on
a comon plan for environnental protection, the cooperation
between the different Mnistries and Departnments could be
i nproved, and the coordinating role of the Departnent of
Envi ronment woul d be strengt hened.

The insight that environnental policy-mking would be nore
than just witing regulations, pronoted the introduction of
all kinds of new skills in the Departnent of Environment:
proj ect nmanagenent, strategic choice approach? handling
uncertainties, negotiation training, consensus building
skills and the like. This pronoted the “professionalization”
of the managenent of environnental policy making and
i nproved the status of the Departnent of Environnment in the

Jong,
role

2Thi s concept was introduced by Allen Hickling and Arnold de
who - as facilitating consultants - played an inportant
in several policy devel opnents.
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central governnent. Training was set up to deal wth so
called risky decisions in which principles and tools for the
managenent of politically risky situations and for the
proper advising of the Mnister were introduced.?

2.6. Further professionalization occurred by developing and
applying the concept of the “policy life cycle,” i.e., a
description of the developnent of policies from problem
recognition via policy formulation to inplenentation and
finally, control of the achieved environnmental quality. The
different activities of the Departnent of Environnent could
be better understood by reference to the policy life cycle.
For exanple it hel ped in understanding the inportant rol e of
Uni versities and environnmental groups in the first stage of
problem recognition, which, in turn, Jleads to policy
formation (e.g.. standard setting). The devel opnent of the
policy life cycle marked the end of the phase of ad-hoc
policy making and the beginning of a phase of
institutionalization of environnmental policy. The policy
life cycle also nmarked the beginning of a mnagerial
approach of environmental policy making.*

3Cooperation with Prof. Lawrence Susskind, MT, Boston. The
cooperation was later institutionalized in the Sustainability
Chal | enge Foundati on.

“The policy life cycle was introduced in 1984 by Mnister
Wnsemus at a Conference of the US Business Comunity in New
York. See al so his book CGuest In Your Owmn House, 1986.
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THE POLI CY LI FE CYCLE -
DI FFERENT PROBLEMS | N DI FFERENT STAGES (1995, NETHERLANDS)

Public Attention

1. Resource Depletion

O

2. Climate Change

3. Acidification

4. Waste Management
5. Drinking Water
Supply @

1
1
1
1
1
1

Amount of [

Dissensus

Recognition Policy Formation Solving Control

2.7

The structure for integrated environnental policy was
pursued in two conplenentary ways: analysis of thenes and
target groups.

o] Themes are areas of environnmental problens which should
be anal yzed and solved in an integrated way.
Five themes were defined in 1985:
Aci dification
Eut r ophi cati on
Wast e generation
Di spersion/toxification
Di sturbance (local hindrance, noise etc)®

SLater climte change, dehydration and "squandering" were
added to the thenes (NEPP, 1989).
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For each thene a thenme coordinator on a senior |evel
was nomnated, who had to manage a process of
integrated analysis of the problem answering the
foll om ng questi ons:

1. What is the nature of the problem in terns of
causes and effects? (To be described as quanti -
tatively as possible.) VWat is the level of

(un)certainty by which the causes and effects
relate to each other?

2. What would be the environnental quality standard
by which the problem could be considered as being
sol ved?

3. Whi ch econom ¢ sectors are biggest contributors to

the causes of the problen? Wat is their share in
t he causes? Wi ch possi bl e nmeasures could be taken
by them to reduce their contribution to the
probl en? What are the costs of those possible
nmeasur es?

4. Which reductions in terns of the causes
(di scharges, emssions etc) are necessary, when
the environnmental quality standard as defined
under 2 has to be achi eved?

5. Whi ch neasures as defined under 3 could contribute
nost cost-effectively to the reductions as defined
under 4? What would be the tinme-frame to introduce
t hese neasures?

The State Institute for Health and Environnent (R VM
played a major role in these analyses, nmanaged by
senior policy nakers in the Departnent of Environnent.
The case of acidification wrked as a nodel for this
appr oach.

The question of wuncertainty (see question 1) was of
great inportance in the policy debates. As Mnister
Wnsemus put it for acidification: "If the |evel of
certainty about causes and effects is nore than 80% we
should not hesitate to take action, because that is a
| evel of certainty which far exceeds the |evel of
certainty in any kind of (comrercial) investnent."

Target groups are the econom c sectors which contribute
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nmost to the causes of the thenmes and which presumably
wll be affected nost by policies in the years ahead.
Four priority target groups were defined in 1985:

agriculture

transport

energy generation

refineries®

For each (priority) target group a so called target
group manager was nom nated on a senior level in the
Depart ment of Environnment, who was assigned to build up
and to maintain working relationships wth that
specific target group and to coordinate all the
policies and negotiations which may affect that
specific target group. In a later stage (1992) the
organi zational structure of the Departnment of Envi-
ronment was changed to offer a clear point of contact
in the Departnent for the target groups.

Each target group nanager had to analyze his target
group according the foll ow ng schene:

1. VWhat are the contributions to the causes of the
different thenes of the target group at hand?
2. VWhat are the "desired" reductions in terns of

causes (discharges, em ssions) possibly asked by
the theme coordinators to the target group at

hand?

3. What are the possible neasures the target-group
could take to nmeet the reductions as nmentioned
under 2;

VWat are the costs and what are the tinme franes

Note that the focus shifted from manufacturing industry to
ot her sectors, which was a formof priority setting asked for by
industry. Later in the NEPP the list of target groups was
"conpl eted" and included: the chem cal industry, other sectors of
i ndustry, the building trade, the waste nmanagenent sector, the
wat er supply sector, households, small business etc. The com
pl eti on was necessary to get an involvenment in Dutch society as
big as possible for the far reaching policies proposed in the
NEPP (1989).
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for those neasures to be taken?

4. What is the economc and social structure of the
target group? Who are key persons? \Wich are the
key organi zations? Wich are the nore progressive
corporations and institutions in that network?
Wiich role is played by other gover nnment
organi zations in influencing devel opnents in the
target group at hand?

5. VWat are the (national and international) economc
perspectives for the target group at hand? \What
t echnol ogi cal devel opnents m ght take place in the
near-termand in the |ong-ternf? Wi ch devel opnents
are of relevance to the environment?

6. Whi ch governnent actions could be nost effective
for the target group at hand to pronote the
reductions of em ssions and di scharges?

These analyses were discussed in the Departnent of
Environnment, but also with the departnments wusually
dealing with the target groups for econom c reasons
(mainly Departnent of Energy, Departnent of Agricul-
ture, Department of Transport, Departnment of |ndustry)
and with the target group representatives. This
approach enhanced the know edge of environnental policy
makers about the feasibility of neasures and broadened
the network within which environnental policy making
took place. Note that, in the analyses, the policy
instrunments (like l|icensing, agreenents, subsidies and
levies) had only a mnor place (#6 above), the focus
was nore directed on the (physical) neasures to be
taken and on the costs of those neasures.

These anal yses and network-building activities took place
over 5 years (roughly the second half of the 1980's). The
above nentioned questions were developed in the course of
the process rather than designed at one nonent in tine.



cultu

2. 8.

21

CAUSES AND EFFECTS, THEMES AND TARGET- GROUPS

CAUSES EFFECTS & IMPACTS

EMISSIONS IMMISSIONS A

:]jpu

TARGET GROUPS THEMES Agri
r e
- Acidification
- Transport - Eutrophication
- Industry - Waste Generation
- Power Pl ants - Di spersion
Toxi fication
- etc. - Di sturbance
- etc.

In 1985 a policy note on environmental planning was sent to
Parlianent, after intensive interdepartnental discussions.
The policy note asked for a general Environnental Act in
whi ch environnental policy planning should be a key el enent.
Besi des environnental policy planning, proposals were nade
to establish integrated environnental licensing and
i ntegrated environnmental area protection. The main reasons
behind the creation of the integrated policy planning were:

o] to pronote the wunity of approach throughout the
di fferent gover nnent |l evels (central, provi nci al ,
muni ci pal , wat er boards) ;

o] to pronote the cooperation of the departnents jointly
responsi ble for environnental policies at the centra
| evel ;

o] to discuss with Parlianment and with the public at |arge

the environnmental qualities the policies would aimfor,
in relation to the necessary em ssion reductions and
the costs of the neasures which would lead to those
reducti ons;
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to give insight to target groups at to which policies
woul d affect themin the near future and in the |onger
run; and

to provide a managenent tool for the policy making
actions in the Departnent of Environnment and in other

depart nents.
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3. STRUCTURE OF THE ENVI RONMENTAL POLI CY PLANNI NG SYSTEM

3.1. The planning process |launched in 1985 had a particular
structure. A distinction was nmade between strategic planning
and nore operational planning: Strategic policy plans woul d
be issued every four years; operational policy plans would
be issued every year in conbination with the budget docu-
ments to be sent to Parlianent every Septenber. The
procedure to develop the plans does not provide specific
procedural steps of public involvenent.” The philosophy is
to develop the plan in a so called "open process” in which
rel evant stakehol ding parties are involved, and in which the
public at large is represented by the Parlianment which has
to approve the policy plans.

3.2. Each of the twelve provinces nust develop environnental
policy plans every 4 years: A conbination of the
environnental policy plan with a land use plan, a nature
protection plan, a surfacewater schene etc. is nore and nore
likely to happen. On the provincial |evel the devel opnents
of these plans pronote the cooperation between the different
sectors in the admnistration and play a mgjor role in
public involvenent in environnental protection.

3.3. For municipalities, the devel opnent of environnmental policy-
plans is not nmandatory. However, as a result of the
political attention paid to the first National Environnental
Policy Plan (NEPP) and for environnmental issues in general,
nost bigger cities devel oped an environnental policy plan,
sonetinmes in conbination with a | and use pl an.

3.4. Before the devel opnent of a NEPP starts, the State Institute
for Public Health and Environnental Protection (RIVM, in
cooperation wth other relevant scientific institutes,
issues an analysis of the state of the environnent,
i ncluding scenario's of possible developnent in the |onger
run (10 to 25 years tine). Every two years the RIVMissues
an evaluation of the environnental quality and of the

This is different from the land use planning procedures,
where stages of public involvenent are nandatory.
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contribution of environnmental policies to inprove the
environnental quality. The RIVMis paid by the governnent,
but is independent as far as the scientific quality of the
studies are concerned. The work of the RIVM is generally
seen as being of the highest scientific quality, partly
because of the consensus building role the RIVM plays in the
scientific comunity.

The Departnent of Environment, responsible for the relations
with the Environnmental Sector in the RIVM is determned to
get information of the Institute based upon scientific con-
sensus. |f other institutes have different scientific opini-
ons, this is mentioned explicitly in the reports of the
RIVM  This neans that the Institute provides the governnent
not only with scientific information but also with the range
of (un)certainty connected to this infornmation.

According to the general Environnmental Managenent Act (1993)
the strategic four year plan should include:

o] a description of the desired environnental quality for
a nunber of priority issues (like environnental
t henes) ;

o] a description of the em ssion (reductions) which could
lead to the desired environnental quality;

o] a description of the wmin contributing economc

sectors, which should reduce em ssions and the tinme-f-
rame and share in the em ssion devel opnents;

o] the types of physical neasures which could lead to
these em ssion devel opnents and their costs for the
di fferent econom c sectors;

o] the government actions which could lead to reduced
environnental risks, like clean up operations;

o] the foreseen regulations in the next period of four
years;

o] an indication of special areas (highly polluted or

relatively pristine) which should get special attention
by the central or provincial governnents;

o] a description of environnmental actions of the different
departnments in the central governnment.

Note that essentially the em ssion reductions are based on
an approach of analysis of the environnental quality; this
is a risk-based approach in contrast of a technol ogy based
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approach (focussing on as nmuch as possible em ssion
reductions according to the best applicable technology). In
the European Union this is the difference between the
British approach (quality-oriented) and the German approach
(technol ogy-ori ent ed). This nore or | ess theoretical
di scussion took place in the Netherlands in the md-
eighties; finally the governnent policies were based on the
notion not to direct policies to a "whiter-than-white"

target (i.e., governnment should not pursue policies
i nvol vi ng neasures that produce little environmental gain at
a very high cost). In practice, however, the analysis of

environnmental quality showed the necessity of such em ssion
reductions that indeed the best technology is necessary to
nmeet the targets (see para 4.2).

The Environnental Managenent Act nakes it explicitly the
task of the whole Cabinet to work on environnental policies.
The plans have to be signed not only by the Mnister of
Housi ng, Land Use Pl anning and Environnent, but also by the
Mnisters of Transport and Wterworks, of Agriculture,
Nature Protection and Fisheries and of Economc Affairs.
The Act also makes it clear that other central governnent
pl ans |like land use plans, infrastructure schenes, and the
i ke, should be consistent with the environnental strate-
gi es. All plans affecting directly the environment are
di scussed in the Cabinet Council for Land Use Pl anning and
Envi ronment. These discussions are prepared by an interde-
partnmental high level commttee for |and use planning and

environnent chaired by an independent president. Proj ects
leading to governnent plans are usually <created as
i nt er depart ment al proj ects, including interdepartnental

st eeri ng-groups and taskforces.

One of the reasons for environnental planning was to pronote
the unity in standard setting in the |licensing procedures by
the provinces and nunicipalities. It was thought, that the
plan would provide so nmuch detailed information about
environnmental quality standards that the provinces would be
able to use this directly in standard-setting in the
licensing procedures. In practice, however, the provinces
work jointly together to make guidelines for emssion
standards on the basis of the NEPP, but the plan doesn't
provide direct input for the |icensing procedures.
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4. THE FI RST NATI ONAL ENVI RONVENTAL POLI CY PLAN: CONTENT

4.1. The first NEPP (1989) was nore of a "societal contract" than
just a governnent action plan. There are three reasons for
this:

o] The analysis by the State Institute for Health and
Envi ronment showed the necessity of drastic em ssion
reductions.?®

o] The plan was based on the notion of sustainable
devel opnent, as called for in the so called Brundtland
report® (leading to a longer tine perspective than the
originally foreseen four years).

o] The attention in the preparation of the plan shifted
from governnent institutions to economc sectors as
target groups for environmental policies.

4.2. In 1986 the RIVM was asked to analyze the current envi-
ronmental quality standards and notions, and to conpare
those with the economc and technol ogi cal devel opnments in
the 25 years ahead (1985 - 2010), taking into account
i nt ernati onal devel opnent s af fecting t he Net her | ands
environnent. The anal ysis was based on two scenario's:

o a scenario of "business as usual" (no new policies, the
current policies and regul ations just being inplenented
in the near future); and

o a scenario in which all known environnental techno-
logies to reduce emssions would be applied in due
tine.

The idea behind the two scenario's was that these would

provi de a conti nuum of environnental neasures which could be

conpared with the desired environnmental quality, whereby
then the nost cost effective nmeasures would be chosen as
basis for governnent policies and regul ati ons.

8State Institute for Health and Environment (RIVM: "Concern

for tonorrow, a national environnmental survey 1985 - 2010",

Bi | t hoven, 1988.

Wrld Conmission on Environment and Devel opnent: "CQur

Common Future", 1987.
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Early 1988 a draft of the RIVMfindings was presented to the

Department of Environnent, the main concl usions being:

o] To achieve a sustainable environnental quality in The
Net her | ands, given the economc trends, em ssion
reductions of 70 to 90 % were necessary for al nost al
envi ronment al t henes.

o] The known environnmental technologies, mnmainly add-on
technol ogy and cl ean up technol ogy, were not sufficient
to achieve 70 to 90 % em ssi on reductions.

o] Therefore, environnental policies should also aim for
structural changes in production and consunption
processes.

These concl usions were beyond the expected conclusions (of
about necessary em ssion reductions of 20 to 30%. This |led
to a nore general strategic approach to pronote the
i nvol venent of all stakehol ding econom c sectors and a drift
away fromthe original idea of a nore prescriptive strategic
pl an.

The notion of sustainabl e devel opnment was chosen as the main
notive for environnental policies. Three reasons for
environmental policies were given in the NEPP

o] the (traditional) health reason
o] t he ecol ogi cal reason; and
o] t he econom c reason.

For this last reason the argunent was that spoiled and
polluted areas would not provide the proper physical
conditions for nodern econom c devel opnents (for exanple to
attract new electronic industries the country should provide
clean and attractive areas for the high skilled and
demandi ng | aborers in those industries). The notion of
sust ai nabl e devel opnent bridged +the contrast bet ween
envi ronmental policies and economc policies, at |east on an
abstract level. This provided a comon ground with the
Mnistry of Economc Affairs and with representatives of
i ndustry.

The definition of sustainable devel opnment as introduced in
the Brundtland report turned out not to be very useful for
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policy making.® A discussion about the needs of current and
future generations would take a long (and may be everl as-
ting) philosophical discussion, which would not |lead to the
em ssion reductions considered to be necessary.

Therefore in the NEPP, sustainable devel opnment is defined as
a devel opnent by which every generation solved their own
environnental problens, so to hand over a clean environnment
to the next generation. Gven that the environnenta
problens were known from the RI VM anal ysis, and one gene-
ration would last for about 25 years tine, this definition
Il ed to the conclusion that the necessary em ssion reductions
of 70 to 90 % had to be achieved in a tinefranme of 25 years.
This new notion of sustainable developnment turned out to
have strong appeal to all sectors in society. Twenty-five
years is long enough to imagine drastic changes in the
econony and in society, and it is short enough to relate the
changes to your children. Al so, the notion of 25 years tine
took away the threat of overnight governnment actions for
whi ch i ndustry was nost afraid.

To facilitate the discussion about the neasures to be taken
the followng distinctions were made (according to the
schenme of causes and effects):

o] Effect-oriented neasures: those neasures which take
away effect but not sources of deterioration and
pollution (for exanple, clean up operations);

o] Source-oriented neasures: those neasures which take
away the sources of pollution and deterioration; a
further distinction was nade bet ween:

- em ssion-oriented neasures: add-on technol ogy
whi ch reduces em ssions and waste streans w thout
changi ng t he processes of producti on and
consunpti on;

- vol une-ori ented neasures: |egal and organizati onal
measures which reduce the volunmes of raw materials
and products wthout changing production and

°According to the Brundtland report Sustai nabl e Devel opnent

is defined as "A devel opnent which satisfies the needs of the
present generation wthout conpromsing the possibilities of
future generations for satisfying their needs".
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consunption processes as such;

- structure-oriented neasures: changes of a tech-
nol ogi cal or other nature which change the
processes of production and consunption by taking
away the common causes of environmental problens.

Note that these definitions focus on the physical, practical
measures to be taken by econom c sectors primarily, and not
on governnental policy instrunents. It was quite clear that
volume neasures (for exanple: less cars, cows and other
"holy" itens) would be nost unpopul ar as such and shoul d be
avoi ded as nuch as possible. Effect oriented neasures are
necessary because of heritages from the past, but are
extrenely expensive and don't contribute to economc
i nnovations on the |onger run.

Em ssion oriented neasures are necessary, but add-on
technology is in overall terns nore expensive than changes
which follow the normal investnent-patterns of corporations
and households. Wth these terns, there grew nore and nore
a consensus that "finally" it would be nost desirable to

sol ve envi ronment al probl ens W th structure-oriented
measures. Wth that consensus the focus shifted to the
gquesti ons:

How?

At what costs? and
In what tinme-frame?

To oversee the inpacts of policies leading to changes in
production and consunption patterns (as to achieve the
em ssion reductions in 25 years tine), and to shift away
from just cleaning up the environment to a nore preventive
policy, a third scenario was devel oped.

The third scenario was based on the notion of taking away
the general causes of environnental deterioration. These
general causes were indicated as foll ows:

"Environnental problens are not isol ated problens; they

are interconnected and they share commbn causes:

- t he opening or changing of substance cycles (for
exanple, in eutrophication or with the waste
probl em ;

- the nore intensive use of energy (for exanple, in
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acidification, dehydration, climte change); and

- the neglect of quality aspects in production
processes and products (for exanple, in diffusion
of dangerous substances and in nui sance and
di st urbance). "

The third scenario consisted of a nunber of physical
measures (on top of the scenario 2 neasures) on the basis
of :

o] integrated life cycle managenent (recycling schenes);

o] energy extensification (inproving efficiency, use of
renewabl e energy sources and energy saving);

o] quality inprovenent of products, production processes,

raw materials, waste and the natural environment.

The outconmes of the economc analyses of the different
scenario's were backing the notion that structural changes
in production and consunption were, in the long run, the
best way to avoid environnental problens and to neet the
targets of em ssion reductions.

Under the condition that other neighboring countries would
follow the same policies, the third scenario could
eventually lead to nore GGDP-growmh than the standard
econom c policies foresaw in the |Ionger run! The concl usion
was drawn, that, as a whole, strict environmental policies,
wi t hout big surprises for industry and in cooperation with
the countries of the European Union, were not harnful for
the weconony as a whole. This analysis inplied that
envi ronmental and economi c policies can be very conpati bl e,
thus making the notion of sustainable devel opnent nore
concr et e.

1INEPP, page 9.
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PERCENT CHANGES | N 1985 EM SSI ONS RESULTI NG FROM
VARI OUS SCENARI OS

Necessary
Scenari o Results Emi ssion
in 2010 Reduct i ons
L N i
co, +35 +35 -20 to -30 -20 to -30
SO.* -50 -75 -80 to -90 -80 to -90
No,* -10 - 60 -70 to -80 -80 to -90
NH;* -33 -70 -80 -80 to -90
Hydr ocar bons -20 -50 -70 to -80 -80
CFC s -100 -100 -100 -100
Di scharges to -50 -75 -75 -75 to -90
Rhi ne and North Sea
Wast e Dunpi ng 0 -50 -70 to -80 -80 to -90
Noi se (| eadi ng +50 0 -15 -70 to -90
to serious nui sance)
Odor +10 -50 - 60 -70 to -90

* relative to 1980.

(Source: National Environmental Policy Plan, 1989 (3x). The changes for
noise and odor refer to percent changes in nunbers of people
experi enci ng nui sance.)

COSTS OF THE ENVI RONVENTAL SCENARIOS I, 11, AND |11
(in billions of 1985 guil ders)
1988 2010

I Il 111
Gross Annual Costs 8.3 16.0 26.3 55.8
Annual Savi ngs - - - 20. 0*
Net Annual Costs 8.3 16.0 26.3 36.8
| dem as % GNP 1.9 2.0 3.0 4.0
Total I|nvestnents - 100 200 350

in the Period 1990-2010

* Savings Iin energy and raw materials; these are dependent on the

devel opment of energy prices. If the sudden 1985 price drop of 40
percent were to be set aside, savings could anobunt to about Dfl. 30
billion.

(Source: National Environmental Policy Plan, 1989 (3x)).
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MACROECONOM C | MPACTS OF SCENARIOCS |, Il and 11
Accunul at ed I nternedi ate Scenari o Scenari o Scenari o Scenari o Scenari o
Ef fects Econom ¢ | Ila I'lb Illa Illb
in 2010 Scenari o
Vol ume GNP( % +99. 4 -1.3 -3.5 -1.9 -4, 2 +0.5
Real \Wages (% +62.0 -1.0 -2.8 -1.9 -3.4 -0.9
Consunption (% +120.0 -1.0 -2.4 -1.2 -2.1 +1.2
Enpl oynent (x1000) +1200. 0 -20.0 -49.0 -19.0 -20.0 +65.0
Unenpl . (x1000) -400.0 +18.0 +44.0 +17.0 +18.0 -58.0
Bal ance of -4.0 -0.3 -0.6 -0.1 -2.3 -0.7
Payment s(% NI )
Budget Deficit -3.0 +0. 6 +1.7 0 +4.0 -0.4
(% NI)
Interest Rate -1.3 +0. 2 +0.5 +0. 2 +1.5 +0. 6
(QD)
Col l ective Tax
Burden (% NI) -1.8 +0. 3 +0. 3 +0. 2 +1.6 +1.1

* Changes relative to 1985.
(Source: National Environmental Policy Plan, 1989.)

An inportant elenent in the preparation of the plan was the
availability of cost estimates of possible neasures. These
estimates were inputs to the macro economc analyses
mentioned in 4.7., and were also critical in discussions
with representatives of econom c sectors and in the Cabinet.

Part of the costs were projected to be paid by the
governnent (clean up operations, inprovenent of support and
enf or cenent by governnent agenci es, sonme  subsi di es,
investnments in infrastructure). Therefore, the Cabinet
started a prelimnary discussion about the plan. The Cabi net
di scussi on was not about the environnmental |ong-termtargets
as such, but about the necessary budget for the first four
years.

The prime mnister Ruud Lubbers took a very active part in
this Cabinet discussion, focusing on the way to finance
different neasures wth innovative financial nmechanisns
rather than relying on existing revenue sources. One
financial mechanism (reducing tax relief for autonobile
commut ers) caused such a high tension in the coalition that
the Cabinet fell (May 1989), leading to elections in which
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environnental issues were at the top of the agenda.

According to the findings of the RIVM long term targets
were set for each of the environnmental thenes. Mst of the
targets were described as em ssion reductions rather than as
environmental qualities. Environnmental qualities to be
achieved were described in nore qualitative form The
em ssion reduction targets were described in quantitative
terms and were the main focus for debate. This was a tacti-
cal choice: a policy debate about environmental quality as
such would be as neaningless as a debate about the
desirability of nice weather, whereas em ssion reductions
relate much nore to real economc choices (via physical
measures and their costs). From the long-term (2010)
targets, internediate targets for 1994 and 2000 were
derived. The 1994 targets related nost directly to short
term measures to be introduced by inplenenting the plan.

For all target groups a set of neasures were described which
coul d achieve of the contributions of the target groups to
the em ssion reductions. Sonme of these neasures related
directly or indirectly to governnment actions (for exanple
the funding of new depositories for chem cal waste). O her
measures were described in a broad way so as to give the
target groups the opportunity to seek their own way (for
exanpl e the reduction of toxic releases by industry).

The plan called for alnost all governnment departnents to
make changes in their policies towards sustainable
devel opnent . The reintroduction of energy saving prograns
(after a period in which the Mnistry of Economc Affairs
had ski pped all these prograns) was of crucial inportance in
this process of integration of environnmental issues in other
policy areas.

As the plan nore and nore took on the character of a "soci al
contract” which would pronote actions from all stakehol ders
in society, the idea of explicit priority setting in terns
of environnental issues was skipped. The priority setting
had to take place when target groups would draw up their
pl ans based on the NEPP. Furthernore, of course, priority
setting took place in the discussions about the funding of
governnent actions. Thus, priorities were not set anong the
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| evel of environnmental 1issues or thenmes, but anong the
measures to be taken (not solely on the basis of
environnental risk, but on the basis of cost-effectiveness
in the inplenentation stage).

The original plan was not decisive about the policy
instruments to be used for inplenentation. The option of
covenants were nentioned, as were options of financial
mechani sns (sone of which were introduced by the plan, like
the reduction of commuter tax relief) and regul ations. Mst
of the plan, as far as industry would be involved, would be
i npl enented finally by the licensing procedures of the
provi nces and nuni cipalities.

After the elections of 1989, the new Cabinet (a coalition
between Christian Denocrats and Social Denocrats) nmade an
addition to the plan (NEPP-plus). This addition devoted nore
di scussion to the question of whether the inplenentation
woul d take place via regulations or via other instrunments
such as negoti ated agreenents/covenants.

The distinction between regulations and negotiated agree-
ments were seen at that time as absolute: regulations would
give all power to the Cabinet and finally to Parlianment

whereas in negotiations Parlianment could only "wait and see"
what the Cabinet could achieve in the negotiations wth
i ndustry. For a nunber of reasons, negotiated agreenents
were the overall nechanism of inplenentation of the plan in

i ndustry:

o] The plan was so conprehensive, that the anount of
specific regulations would have been alnpbst overw
hel m ng.

o] The plan focused on targets 20 years ahead. Regul a-

tions could not go beyond the practical options at the
time they are witten, so they tend to be conservative.

o] For many regulations applying to industry, the Dutch
governnment has no “conpetence”: these regul ations woul d
have to be set at the l|level of the European Union,
whi ch neant even nore delay than the preparation of
nati onal regul ation.

o] Regul ations are not a direct tool for the managenent of
change within the corporations; they do not grab the
attention of the nmanagenent of corporations, and all



.15

. 16

.17

35

the time of preparation of regulations wuld be
percei ved as "silence" by industry.

The conditions for negotiated agreenents were:

o] Agreenments should be signed by key corporations in a
specific economc sector, not only by the industry
associ ati ons.

o] Agreenments should consist not only of targets and
measures to be introduced (including time frames), but
al so include nmonitoring prograns and contingency plans
(not excluding regulations at the end of the day).

o] Draft agreenments should be sent to Parlianment so to
give Parliament the option of blocking an agreenent
before the mnister could sign in.

o] Agreenents shoul d al so consist of international actions
to pronote other (European) countries to follow the
sanme path of emssion reductions. (This was an
i nportant condition for industry).

As the cost estimtes of the possible neasures to neet the
targets were rather rough and uncertain (given that it was
the first time that such calculations were nade),
representatives of industry were hesitant to sign on to the
plan as a whole. For that reason a joint nonitoring
commttee was set up by the Governnment and industry. This
commttee played a crucial role in the inplenentation of the
pl an by way of negotiated agreenents in a |ater stage.

The NEPP was issued May 25, 1989, a couple of weeks after
the fall of Cabinet Lubbers-2, and was sent to Parlianent
the sane day. Also, it was handed out to sone forty key
representatives in Dutch society and econom c sectors.

The NEPP contai ned sone 50 strategies, and touched upon al
the themes and the target groups discussed earlier

technol ogi cal devel opnent, international policies, coop-
eration between government institutions, cooperation wth
the private sector. These 50 strategies led to sonme 250

policy actions, some being the announcenent of nore clear
cut standard-setting in a specific field, others being the
announcenent of a new subsidy for energy-saving prograns
etc. The policy actions were neant to be the first steps
towards inplenentation of the plan.
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4.18 In retrospection, the plan can be seen as a form of an
overall policy package formng a "social contract" con-
sisting of:

a vision (sustainable devel opnent)

an analysis (the findings of RIVM

obj ectives (which effects should be changed)

targets (which causes shoul d be changed)

measures (the concrete changes that nust take pl ace)
costs (making priority setting possible)

i npl enmentation (conditions for inplenentation)

nmoni toring (checking the outcones, feedback)

[eleliolNeloNelNoNel

In this retrospection the policy instrunents can be seen as
part of the inplenentation conditions.
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THE FI RST NATI ONAL ENVI RONVENTAL POLI CY PLAN: PROCESS

Reports don't change the world - people do, when they are
determ ned, and when they have the possibility to make
changes. Ther ef or e, t he soci al process of policy
devel opnent, including the process of drafting a plan like
the NEPP, is of utnost inportance for the success of the
policies. It was recognized in an early stage of preparation
of the plan that the social process, which would |lead to the
plan, would need a lot of enphasis and attention. The
preparation of the plan went through several crises, each of
t hem can be anal yzed as periods in which the process was in
sone danger of failing.

The preparation of the NEPP can be seen as only a small step
in a bigger series of steps together formng a social
process on the scale of a country | eading toward sustai nabl e
devel opnent. The final steps are real, practical changes in
behavior in a workplace, in a factory, in a specific
househol d, or by a specific individual. The ways |eading to
t hese changes are only tools. In many discussions in the
government, however, these tools (for exanple sonme kind of
regul ation) are seen as the final steps, when, in fact, they
are nerely inportant steps toward a goal

A policy process such as the NEPP takes tine. For exanple,
the follow ng steps in the preparation and inplenentation of
the NEPP can be di stingui shed:

o] 1984 - 1986 First ideas about environnmental policy
pl anni ng. Fi rst attenpts to make
integrated, indicative, nmulti year pro-
grams, in cooperation wth other
depart nents.

o] May 1986 First workshop with representatives of
private sectors, provi nces and
muni ci palities, central gover nnent ,
envi ronnment al groups, scientists.

o] Nov 1986 Creation of project and steering group
for the interdepartnental preparation
of the NEPP

o] Jan 1987 Assignnent to the RRVMto do scenario
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st udy.
Project group neetings; neetings with
all interested parties.

Workshop with representatives from in
and outside the governnent on the
overal | strategy for t he pl an.
Agreenent on goal of avoiding sinple
"environnment versus econony" choi ces.
Meeting of all directors of the De-
partment of Environnment deciding "su-
stai nabl e devel opnent” should be the
| eadi ng notive for the NEPP

First results of the RIVM scenario

st udy. Change in tactics in the pre
paration of the plan into a nore
political agenda setting plan.

Creation of a new interdepartnental
taskforce. More direct role for the
steering group.

New people in the project group.

First draft NEPP

Second draft NEPP distributed outside
t he governnent.

Decision to organize ten neetings wth
key persons fromthe different

econom ¢ sectors to get theminvol ved

in the preparation and in the inple-
ment ati on of the plan.

Ten day-long sessions wth key persons;
providing them the draft results of the
Rl VM study; and focusing on
contributions they could nake towards
sust ai nabl e devel opnent.

Debat e about environnment in Parlianment
in the frame of the vyearly budgetary

di scussi ons. Prime Mnister involved
directly. Intense nedia coverage.

First negotiations on CEO | evel

Third draft NEPP. | ndi cation of the

costs and of the possible budgetary

i npacts for the governnment.

Chri stmas speech of HM the Queen about
sust ai nabl e devel opnent and the need for
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joint efforts to protect the

envi ronnent .

Prime Mnister Lubbers, French Premer
Rocard and Norwegian Prine Mnister Ms.
Brundtland decide to organize the
Conference of The Hague as first
international step in the discussion
about the Brundtland report.

First Cabi net discussion about the draft
NEPP.

Advice to the Cabinet from the Hi gh
| evel econoni ¢ advi sory comm ttee,
indicating that no extra governnent
nmoney shoul d be spent on environnent.
Cabi net di scussi ons. Prime Mnister
takes the lead to seek ways for fi-
nancing different nmeasures as indicated
in the Draft NEPP.

Fi nal Cabi net discussions. Coal i tion
parties in Parliament (unofficially)
i nvol ved. Liberal party doesn't agree
with one specific financial proposal.

Di scussion in Parliament. Fall of the
Cabi net . Decision to issue the plan as
was agreed in the Cabinet before it
fell.

NEPP is sent to Parlianent and handed to
sone 40 representatives of  private
sectors, envi ronment al or gani zati ons,
provi nces and nuni cipalities.

Election tinme. Christian Denocrat |eader
Lubbers announced a stricter policy for
CO, abatenent than in the plan. Al
parties make proposals to strengthen the
plan, mainly financially.

El ections and formati on of new Cabi net.
New Cabi net of Christian Denocrats and
Soci al Denocrats. Decision to create a
“NEPP- pl us; ”

Interim plan for the inplenentation of
t he NEPP.

NEPP- pl us 1 ssued.

Parliamentary approval of NEPP and NEPP-
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pl us.
Start of full scale inplenentation of
NEPP' s. Managenment workshops in the

Departnent of Environnent.

Conference wth provinces and nmunici-
palities about the inplenmentation of the
NEPP.

Plan to cover inplenentation in industry
with overall covenants. Start  of
negoti ati ons.

First covenants with industry signed.
Deci sion by the Mnister of Environnent
to prepare a second NEPP (according to
t he Envi r onnment al Managenment Act) .
Di scussi ons in Cabi net about t he
restrictions for this second NEPP

Eval uation of the inplenentation of the
NEPP. In all sectors inplenentation in
pl anni ng stage. Eval uation essentially
to early to draw concl usi ons.

Second NEPP sent to Parlianent.
Parliamentary approval of the second
NEPP.

El ecti ons.
New Cabi net wi thout Christian Denocrats.
"Envi ronnent " to be integrated in

economc policies according to the
coalition agreenent.

Decision to prepare a third NEPP to be
i ssued in 1997.

These steps can all be seen as part of one process of
preparing (integrated) policies, inplenenting them getting
(first) feedback on the inplenentation and readjusting the
plan in a second (or third) generation. The tota

i ntroducti on of
full 10 vyears.

i nportant el enent
of the governnent

t hese overall,
The continuity of the process is an
in its success. Changes in the coalition

integrated policies took a

did affect the enphasis on specific

el ements, but did not affect the overall process.

In this kind of

process, different people play different
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roles. In retrospect, sone of these roles can be dis-
ti ngui shed:

The sponsor

Each policy process needs soneone at a certain distance from
the real day-to-day work, who defends the fact that the
process exists (against the ones who try to frustrate the
whol e process); who publicizes the process in speeches;
advocates the process (but does not take a personal
standpoint in the process); and who pays attention to the
“care and feeding” of the people involved in the process.
Such a person has normally a senior position, has a broad
view of the policy |andscape, and can relate the specific
process to other policy devel opnents. This person is hardly
visible in the process, and does not fulfill specific tasks
in the process.

The process manager

This person really has an overview of what is going on and
who is able to direct the different interactions anong the
different players. This person is not necessarily heavily
involved in the content of the devel opnents, although he or

she is well informed about the content and about the
different positions and interests of the different players.
First of all, this person feels responsible for the process

as such, not necessarily for the outcone in terns of the
content of policies. Usually, the process nmanager is a
senior official, but this role can be played by others as
wel | .

The driving force

This person's focus is on the content of the devel opnents,
is very nmuch interested in results, preferably of a specific
nature, and tries to give input to the process again and
again by providing the other players new options, revised
drafts of docunents, new ideas etc. In terns of the content
of the policy issues, this person is the nost creative one
in the process.

The i nfornmer

This person's focus is on delivering information to the
process players. Typically, this person has a scientific
background, plays a critical role ensuring that decisions
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are well founded on good analysis and proper insight. He
m ght not be interested in the outcones as such, but rather
in the sound way scientific or other information has been
handl ed. However, the functioning of the informer is
dependent on his/her ability to communi cate effectively with
policy makers.

The adversary

This person sees the process as sonething that m ght
negatively affect his interests and so he is opposed to the
process as such, no matter the outconmes of the process in
terms of the content. Many adversaries stay outside the
process and just wait for the right nonment to stop it.
Luckily, not all processes have adversaries, but adversaries
may turn up at any unexpected nonent.

The st akehol ders

These persons are not any nore adversarial to the process as
such, although their interests mght be affected by the
outcones of the process, and so they want to play an
influential role in the process. Sonetines, they represent
policy fields wth interests which are directly under
"attack" by the process at hand. Sonetinmes they are
interested because they represent organizations which have
to i nplenent the possible outconmes of the process.

The right hand

This person is the one who cares for the process in a very
practical way: sending docunents out, informng everybody in
t he process about neetings and other events, caring for
i nvol venent of all st akehol der s, hel ping the process
manager. Usually this person has a nore junior status, and
is often forgotten as one of the main players, but this kind
of person is absolutely crucial for the success of the
process.

The audi ence

There m ght be a broader audience, e.g, the nedia or the
general public. However, it could also be the nei ghbour of
t he process manager, the famly of the stakeholders, or the
friend wwth whomthe adversary has his happy-hour drink. The
audience is also often forgotten, but plays sonetines a
crucial role. (A good exanple of that is the role played by
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grandchildren of CEO s, convincing them that sustainable
developnment is sonething which relates to the caring
character of the grandfather - grandchildren relation.)

The nmedi a
The nedia play an inportant role in any substantial policy
maki ng process: first, by setting political agenda's;

second, by "translating" the sonetinmes difficult policy
| anguage into ordinary speech; and third, by posing
guestions on behal f of a broader audience.

5.4. Retrospectively, sone |l essons fromthe process can be drawn:
1. It is inportant in setting up a process to realize who
could play the role of sponsor, process manager and
driving force, those being the three roles necessary
even to begin a process. In sone early stages in the
Dutch process, a sponsor was mssing and that
i medi ately affected the process: adversaries and
st akeholders did not take the process seriously
enough.

2. The distinction between process manager and driving
force is crucial. The driving force needs the
protection of the process manager to devel op ideas and
to be as innovative as possible. The process manager
needs to defend the ideas of the driving force as
"options" for a possible outconme, not as "the" outcone
(in the latter case he Dbeconmes driving force
hi il hersel f).

3. The distinction between adversaries and stakeholders is
al so inportant. Many policy nakers m stake stakehol ders
for adversaries, and thus make them into adversaries.
The process mnanager can play an inportant role in
converting adversaries into stakeholders, wth whom
negoti ations can be started about the content of the
policies and inplenentation strategies.

4. It is not necessary that the roles be played by the
sane persons during the whole process. In processes of
this kind, such continuity is highly unlikely.

However, when personal changes take place (as for
exanple the introduction of a new mnister), it is
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inportant to realize that the newconer may play a
different role than the person he or she replaces
officially. For exanple, Mnister Nijpels (Mnister for
Environment from 1986 though 1989) played, first of
all, a role as sponsor of the process (from 1988
onwards), but his successor Mnister Alders (Mnister
from 1989 through 1994) played the driving force role
hinself. Therefore, senior civil servants had to play
a sponsoring role.

Never neglect adversaries or possible adversaries.
G ven that environnental policies affect so many people
in the short and long run, it is inportant to get
everybody “on board”. The big challenge is to identify
possi bl e adversaries and to turn theminto stakehol ders
(this does not require turning t hem into
environment al i sts!).

The "helper" roles (informer, right hand, nedia) need
attention right fromthe beginning. The inforner's role
is nore than that of being a scientist offering an
occasional report. Rather, it is sonmeone who is daily
involved in the negotiation process and seeks ways to
provide information in a tinely and useful fashion in
the negoti ations. For instance, cost estimtes and
finance options for various policy neasures were made
easily accessible via conputer-based spreadsheets.
This was a crucial information source during the final
di scussi ons about the NEPP in the Cabinet.
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DI FFERENT PROCESS ROLES I N RELATI ON TO EACH OTHER

Sponsoring the Process

Managing the Process

W orking on

Outcomes

Driving 4 i Stake-

Process

Adver-
saries

Sponsor

Force

Holder Audience

Manager

Informer

Right Hand

5.5. Different departnents were involved at early stages in the
process. Sone departnents took a stakeholders role; others
pl ayed nore of an adversary role.

The Mnistry of Transport and Waterworks, responsible for
water quantity- and quality-policies, traditionally played a
role as driving force in the environnental debate. The
Department of Waterworks always opposed an environnental
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quality approach, and favored an emssion reduction

appr oach. However, that sentinment faded away after the
findings of the RIVM The Departnent of Transport was aware
of the inportance of nmore environnmentally friendly

transportation for economc reasons (e.g., to reduce traffic
jams) and needed the help of the Departnent of Environnent
inits efforts to shift policies.?

The M nistry of Agriculture, Nature Protection and Fisheries
was an ally concerning nature protection, although the focus
of nature protection policies was nmainly on effect-oriented
measures (in order to avoid source-oriented discussion about
agricultural policies). The Departnent of Agriculture played
a stakeholder's role right from the beginning, realizing
that changes in agricultural devel opnent woul d take place in
any case. By doing so they supplanted the direct
st akehol der' s position of t he representatives of
agricultural businesses. Al though many local initiatives in
agriculture have been taken, the agricultural sector
continues to pose major challenges in achieving sustainable
devel opnent . 13

The M nistry of Economc Affairs played the role of

adversary, although sonme of its senior representatives saw
the inportance of being a stakeholder in the process (for
example to get funding for the resunption of energy
conservation prograns). Overall, there was reluctance to
create policies which were contrary to free market

2t is said that the Mnister of Transport and Waterworks
Ms. Kroes (mnister 1982 - 1989) becane a proponent of stronger
environnental policies after visiting one of the bigger natura
areas whi ch devel oped in the new polders in the former Zuyderzee.

13The inport of fodder for cattle and pig raising is one of
the nost inportant technical elenents causing a severe nmanure
problem in the country. Part of the developnents in agriculture
have been under heavy influence of the Comron Agricultural Policy
of the European Union. Econom cal |y speaking, agriculture is
still a strong sector.
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i deol ogy'*. This attitude nade it possible to have nore
direct relations between the Departnent of Environnent and
the representatives of industry and to use to information
about the forerunners of industry. Gven that the Mnistry
of Economc Affairs was defending an ideology linked wth
the status quo (rather than pronoting policies for well-
defined interests), it was difficult to mneke "deals."
Di scussions wth Economc Affairs tended to be “yes-no”
di scussi ons.

The M nistry of Finance/ Treasury played an inportant role in
the |ast stages of the preparation of the NEPP, because of
the proposed funding of several neasures. Because of its
strong and well defined interest (no growh of direct
governnment spending and of the so called collective
financial burden for the private sectors), it was possible
to work together at finding innovative ways for funding

After the NEPP-plus, the Mnistry of Finance set up a sector
for environnental taxes, which was inportant for the
i ntroduction of an energy tax and other forms of new taxes.

The provinces and nunicipalities had a direct stake in the
outcome of the NEPP process: the NEPP would play a role in
the exercise of their responsibility in i.a. |licensing
procedures. However, in the course of the process, they
realized that the NEPP would not be directly useful for
them but could be used as source of inspiration to work on
jointly inplemented schenmes both for the 12 provinces and
for the municipalities (united in an association). One of
the outcones of the NEPP process, however, was the
enhancement of central governnent funding for environnental
activities of provinces and nunicipalities. This funding was
gi ven under condition that, at least, the licenses would be
made up-to-date. In addition, the noney was used for
strengt hening the environnental sectors in conparison to the

1The trauma of subsidizing old style industries (like the

shi p-building industries) which was the policy in the 1970's and

which turned out to be a waste of npbney, was a strong influence

on the reactions of the Mnistry of Economic Affairs during the
|ate 1980's to certain environnmental policy proposals.
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| and use sectors and the devel opnent sectors in
muni ci palities.

The private sector, especially industry, played a decisive
role in the preparation of the plan. The forerunners saw the
i nportance of being stakeholders rather than adversaries.
The overall conmmitrment of industry to the draft NEPPY® (not
t he NEPP-plus) neant that the Cabinet was confident at that
time (early 1989) about the support from the main economc
sectors. Later, when the NEPP plus was announced (for
political reasons) by the new Cabinet, this caused a nmjor
shock: the governnent had lost part of the credibility by
going further than the NEPP wthout having built the
necessary stakehol der support. Proper consultation during
the NEPP-plus preparatory process wuld have largely
prevented this outcone. Later, a sudden proposal for an
energy tax shocked industry again, and trust had to be
restored by talks facilitated by the Prinme Mnister.

The environnental groups played an inportant role in two
ways: first, agenda-setting long before the preparatory
process began; and second, delivery of ideas for alternative
measures. The third scenario was based on all kinds of
studi es previously nmade by environnental groups about inter
alia transport, agriculture, industry, and energy. Once the
NEPP was issued, the role of the environnmental groups becane
less inmportant for the process. The environnental groups
shifted their strategies from governnent orientation to a
focus on households, small businesses, international itens
(e.g. tinber), etc. Huge controversial issues (like nuclear
energy during the early eighties) were not on the agenda.
The introduction by G eenpeace of a nodel of a very clean
and | owenergy-use car is an exanple of a new orientation of
the part of environnental groups.

The nenbers of Parlianent (acting on behalf of the public at
large) are by definition the nobst inportant persons in
drafting and inplenenting governnment policies. However, in
the process as described above, the Dutch nenbers of

This comm tnent was worked out in the joint conmttee on

the nonitoring of costs and inplenentation.
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Parliament played first of all the role as audience. The new
policy-making approaches of direct negotiations between
departnments and private sectors indeed could be seen as a
dangerous decrease in the influence of elected represen-
tatives. The discussion about negotiated agreenents versus
regulation was mainly a discussion about the role of
Parlianment in defining standards for the environnent. I n
political terns, however, many envi r onnent al policy
deci sions nust be based on highly technical information that
elected representatives find difficult to handle and
pr ocess. Therefore the political debate around the NEPP
centered on two issues: money for governnment funding and
the CO2 target, both being sinple political indicators for a
deci sion for or against the environnent. Sinple politica

i ndicators often energe from conplex and technical policy
debates, and perhaps are inevitably the way a denocracy
deal s with such issues.

As the NEPP led to a great nunber of separate policy
docunents and regulations to be discussed in Parlianment in
the early 1990's (including the draft negotiated agreenents
Wi th industry) the involvenent of Parlianment ultimtely went
wel | beyond the two issues cited above.
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THE | MPLEMENTATI ON PROCESS

A national environnental plan, even with broad stakehol der

support, is nerely a piece of paper unless it is
i npl enment ed. The key to inplenentation is to get the
policies "out of the bureaucracy”, because bureaucracies
(especially centralized bureaucraci es) are by nature not the
best institutions for spurring action. Explicitly, a
decision was made not to establish a single, large

i npl enmentati on organi zation for the NEPP. The main insti-
tutions to apply the NEPP woul d remain the provinces and the
muni ci palities. It was also inportant to involve other
departnents in the inplenentation of environnmental policies
to build political support and to spread political risk.
This nmeant that the Departnment of Environnent had to play a
coordinating and catalytic role in the inplenentation
process apart from the many policy actions to be perforned
by the Departnent itself.

Wthin the Departnent of Environnent, all the policy
actions (see 4.17) were divided anong the different
directorates. Moreover, the policy actions were conbined
into policy progranms and senior officials were nmade respon-
sible for inplenmentation. Al though all directorates had
been involved in the preparation of the NEPP, it took about
a year (until the fall of 1990) to integrate the different
policy actions into the work prograns of the directorates.

Later, in 1991/1992 the Departnment got a new organi zati ona
structure to be better prepared for the inplenentation phase
(wth nore high level managers in a managenent team and
nore clear points of contact for target groups). A training
program was set up (involving Prof. Lawence Susskind of
MI1.T.) called the "Inplenentation Challenge" to train all
the 400 officers who were sonehow involved in the
i npl enmentation of the NEPP. Trainers were recruited fromthe
senior staff in the Departnment itself. As part of the
training, simulation ganes were played which related to
possi bl e future devel opnents in the inplenentation phase of
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the NEPP.!® The simulation ganes were used to train people
to use a set of principles for the “lInplenentation
Chal | enge” (see tabl e bel ow).

PRI NCI PLES FOR THE | MPLEMENTATI ON CHALLENGE

* TAKE | NI TI ATl VE
Don't delay until you are on the defensive. Try to
shape perceptions of the problem and possible
solutions. Mnimze the extent to which other
actors dictate your noves.

* EMPHASI ZE OQUTCOMES
Devise realistic options early. Focus on sol utions
not anal yses. Link actions to achieving results.

* SEEK CONSENSUS
Devel op nmechanisns to build trust. Design options
to satisfy interests. Listen carefully and try to
understand different interests.

* ACT JUSTI FI ABLY
Behave as you would want others to behave. Strive
for consistency within your mandate. Be explicit
about justifying your actions.

* MAI NTAI N CREDI BI LI TY
Always consult before deciding. Mke realistic
commtnments. M nimze secrecy.

the |
The

Yor k,
Roger
Getti

16See: Lawrence Susskind and Jeffrey Crui kshank: "Breaking
npasse: Consensual Approaches to Resol ving Public Disputes”,
MI.T.-Harvard Public D sputes Program Basic Books, New

1987; al so

Fisher and Danny Ertel: "Getting Ready to Negotiate: The
ng to Yes Wirkbook", Penguin Book, New York, 1995.
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In the first stages of the inplenentation of the NEPP an
unf oreseen devel opnent occurred: many public and private
institutions started to make their own Environnmental Policy
Pl ans, often being a kind of translation of the NEPP into
the setting of that specific institution. In the central
governnent, the NEPP coincides with a nunber of strategic
policy docunents from different departnents,! some of them
being rewitten after the publication of the NEPP by
deci sion of the then new Cabinet (1989).

The NEPP should be seen in relation to these policy
docunents as overall governnent policy. In the early 1990's
the following governnent docunents were approved by
Parliament, all relating to the NEPP

Fourth Wi tepaper on Land Use pl anning
Third Program on Water Managenent

Nat ure Protection Plan

Agriculture Restructuring Plan

Ener gy Savi ng Program

Sust ai nabl e Housi ng Program

Second Transportation Schenme

OO0OO0OO0O0O0O0

Al so, the provinces made a joint inplenentation plan for the
NEPP. Some of the policy actions in the NEPP (e.g., those
relating to specific areas) were taken care of explicitly by
the provinces. Al provinces nade environnental policy plans
in the early 1990's, sonetinmes by updating ol der plans, but
in nost cases by devel oping new plans. The association of
muni ci palities nmade an inplenentation plan which was rel ated
to the extra funding for nunicipalities from the central

government. Alnost all bigger cities nade environnental
policy plans on a voluntary basis. In sone of those plans
(e.g., Anmsterdam Rotterdan) innovative approaches for

bal ancing the different interests in the inner cities were
devel oped.

In the NEPP and in the Fourth Witepaper on Land Use

"The Cabinet Lubbers-2 (1986 - 1989) worked on the so

cal l ed "Agenda for the Future". Sonehow this had affected al nost

al |

departnents in leading themto | ook ahead several decades.
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Pl anning, ten areas were defined where special attention was
necessary either to solve severe environnental problens, or
to protect specific areas agai nst degradation. Anong these
areas were the Anmsterdam Airport Area (Schiphol), The
Rot t erdam Har bour Area, and the Green Hart of Holland Area.
For all these areas, steering groups were set up at a high
| evel consisting of representatives of public and private
sectors. In nost cases the provinces took the lead in the
processes which required sonme kind of joint plan for those
areas. In many cases it was the first tinme that a conbined
focus on environnent, |and use, and econom c devel opnent
t ook place wth many stakehol ders.

The Ansterdam Airport Area has becone a "cause celebre" in
that for the first time discussions were directed towards
restrictions on the expansion of the airport. The Schi phol
airport is of utnost inportance for the transport sector and
for econom c devel opnent in the Anmsterdam area. At the sane
time the airport is located in one of the nost densely
popul ated areas in the Netherlands. In 1995 Parlianent
approved the "deal" all ow ng expansion of the airport, a new
airstrip (to avoid extra noise nuisance) and a maxi nrum of 40
mllion passengers per year.

The inplementation of the NEPP by industry got the nost
attention and represented real innovation in policy
i npl enmentation. The NEPP was clear about involvenent of
target groups in the inplenentation of the NEPP. The NEPP
also indicated that covenants mght be a good way of
inplementing the plan. Covenants did exist already, the
ol dest being a sinple docunent piece of paper signed by sone
CEO s and by the Mnister saying that phosphates should be
phased out as detergents. Covenants evolved in the NEPP,
they were not invented as new policy tool. In the programto
screen all waste streans (which was set up before the
preparation of the NEPP), the Departnent of Environnent
wor ked together with all relevant stakeholders and they
devel oped covenant-like agreenents. Ohe of the nore
politically sensitive covenants related to packaging
reductions (finally signed in 1991).

For the representatives of industry, notably the enpl oyers’
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organi zati on VNO NCW¢, the conmitnent to the inplenentation
of the NEPP was related to direct involvenent in the
i npl ementation strategies because the main reason for
cooperation from their side was to "buy certainty" (of at
| east to reduce uncertainty) about the governnent's actions.
Real i stically, i npl ementation of the NEPP solely by
regul ation would have been alnost inpossible (or at |east
very time consum ng) and inplenentati on woul d not have noved
"out of the bureaucracy" in that way (at least not for a
period of five years or nore).

In retrospect, the main advantages of the "translation" of
the NEPP to different sectors of industry were:

o] i nvol venent of CEO s directly in signing up

o] feedback fromindustry to the central governnent;

o] mai ntaining a nultinmedia, integrated approach;

o] long termtargets remaining the focus of policies;

o] flexibility for industry; and

0] strong I i nkages to t he i nt er nal envi ronnent al
managenment system of corporations.

These advantages are illustrated in the figure bel ow

18 The VNONCW is the “Verbond van Nederl andse
Onder nem ngen/ Neder| andse Christelijk Wrkgevers Verbond,” a
trade and | obbying organization for Dutch industry. VNO NCW is
the nost inportant discussion partner regarding financial,
econom c, and social affairs concerning industry. Menber shi p
includes all industry trade associations as well as nmgjor
conpani es in the Netherl ands.
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THE DI RECT | NVOLVEMENT OF CEO S | N NEGOTI ATED AGREEMENTS

CEO @ INISTER

W

CORPORATION DEPARTMENT OF GOVERNMENT

1. INFLUENCE VIA REGULATIONS
2. INFLUENCE VIA NEGOTIATED AGREEMENTS

On the ot her hand, doubts will remain until nore results are
in, and inplenentation is by no neans conpl ete.

Environnental groups and nenbers of Parlianent were very
skeptical in the beginning of the process. The covenants
don't replace the licensing procedures, but are nanagenents
tools on top of the "normal" licensing. As the Environnental
Managenment Act asks for update of licenses every four to
five year, and as the <covenants are worked out by
corporations in corporate and facility inprovenent plans,
these plans fit in the licensing procedures for updating.
Joint nonitoring is an inportant elenent in the overall
process of inplenentation.

The attitude of Dutch industry toward the NEPP and toward
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environnmetal policy is summarized well in a 1995 VNO NCW
policy statenent!e:

"From an early stage, Dutch industry has net the
chal l enge of environnmental protection, for reasons of
both self interest and social responsibility. But if
industry and its representatives |ike the VNO NCW are
to respond adequately to the challenge, the governnment
must satisfy four fundanental conditions:

1. Nati onal environnental targets nust have a solid
foundation and nust not be subject to constant
change. The four-yearly cycle of NEPP s nust be
respect ed, as it would be unwise (unless
absol utely unavoidable) to keep adjusting policy
ai nrs al ong the way.

2. Besi des bei ng consistent, the governnment nust al so
act as a reliable partner in concluding agreenents
such as covenants.

3. The government nust create proper financial
regul ations governing environnental protection.
The principle "the polluter pays" neans that each
conpany should be presented with its own bills,
not those of others. Collective expenditure which
cannot reasonably be charged to an individual
pol luter must be paid for from public funds.

4. Dutch environnmental policy nust not be viewed in
an international vacuum As Europe sheds its
borders, both economic and environnental, it would

be conpletely irresponsible for the Netherlands to

adopt an isolated position on environnental

matters.
“That is not to say that the Netherlands could not
seize the environnental initiative, either in Europe or
wor | dwi de. | ndeed, the Netherlands' pioneering role can
give Dutch industry a conpetitive edge in environnental
know how, provided that this |leading role is bal anced.
The best international rule of thunb should be: is
Dutch policy effective in controlling pollution, is
there a reasonable chance that other countries wll

¥Envi ronnental policy in the Netherlands, the role of
i ndustry, VNO NCW The Hague, 1995
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follow suit, and what will the consequences be at the
macro, nmeso and, occasionally, even mcro-economc
| evel s?

“I'n . VNO-NCWs view, these factors should first be
evaluated in an economc inpact report before any
decision on environnental protection neasures is
t aken."

The nore or less inplicit assunption in the above statenent
of the Dutch enployers’ organization, nanely that Dutch
environmental policies always effectively are in the forerun
in conparison with other countries, can not be proven. In
many cases of regulation, the Dutch environnental policies
just follow the European directives (which the Dutch
governnment usually plays a very active role in shaping).

The skepticism concerning negotiated agreenents anong
environnental groups has decreased sonmewhat in the | ast

several years. There have been instances of negotiated
agreenents between industry and environnental gr oups
directly, wthout government influence. For exanple, a

covenant was signed between the potato grow ng industry and
Friends of the Earth regarding changes in the use of
pesticides in due tinme in exchange for holding off consuner
actions agai nst conpani es by the environnmental groups (which
can be very effective, as was shown in the case of PVC in
packaging materials and in the case of the Brent Spar).
| ndustry sectors involved in covenants appear in the table
bel ow.

DUTCH | NDUSTRY SECTORS COVERED BY ENVI RONMENTAL COVENANTS

BASI C METAL | NDUSTRY

CHEM CAL | NDUSTRY

DAI RY | NDUSTRY

PAPER | NDUSTRY

PRI NTI NG | NDUSTRY

METAL WORKI NG AND ELECTRI CAL ENG NEERI NG | NDUSTRY
TEXTI LE | NDUSTRY

MEAT PROCESSI NG | NDUSTRY
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BRI CKS AND ROOF TI LES | NDUSTRY
RUBBER AND PLASTI CS | NDUSTRY
O L AND GAS PRODUCTI ON

BESI DES THESE OVERALL COVENANTS TO | MPLEMENT THE NEPP, SOME
30 COVENANTS HAVE BEEN SI GNED BETWEEN | NDUSTRY AND THE
DEPARTMENT OF ENERGY TO | MPROVE ENERGY EFFI Cl ENCY BY 20%
BEFORE THE YEAR 2000.

Some general lessons can be derived from the Dutch
experiences in inplenmenting an environnental plan |ike the
NEPP.

Once adversaries are turned to stakeholders (e.g., what
happens in the process of devel oping a covenant) four types
of concerns of stakeholders can be categorized, which form
together a kind of <cycle in the relation between the
st akehol der and t he governnent.

The first concern is to get a "credible story”" why actions
are necessary. In the words of VNO NCW "targets nust have a
solid foundation and nust not be subject to constant
change". The approach via environnental thenes hel ped
develop such credible stories, aided by the constant
enphasis on scientific consensus about the analysis of
causes and effects. The credible story should be such that
the governnment's counterpart is able to tell the same story
to his or her own constituency. This is of utnost inportance
to trigger the sequence of inplenentation steps.

The second concern is the classical attitude: "This is a
probl em for the governnent. If |I have to do sonething, it
should be the governnent to tell nme what exactly to do."
Bureaucracies tend to be eager to stick to this stage of
concern of stakeholders: they start preparing prescriptive
regul ations. And by doing so they block the involvenent of
st akehol ders and keep the solutions "in the bureaucracy".

Although in sone cases it mght be necessary to fix the
relationship with stakeholders at this stage in the cycle,
in nost cases it is better to try to reach the next stage
because sooner or later “continuity” wll be of crucial



59
concern.

The third concern is about the continuity of the activities
of the stakeholder: Can the corporation bear the costs of
t he proposed policies? Is the nunicipality well organized to
nmeet the targets? Are the skills avail able necessary for the
application of certain techniques? Those kind of questions
reflect the concerns of the stakeholders and should be in
the mnd of every policy maker. The answers can only be
found via comunication with stakeholders. The joint cost-
cal cul ations and nonitoring by the Departnent of Environnent
and the Dutch industry can be seen as a good exanple of
answering these concerns at a central level. A good exanple
of the concern for continuity is the successful introduction
of the <certification of environnental care systens in
corporations. Certification is a well-known nmanagenent tool
in the better conpanies and environnental elenents can nore
or less weasily be taken up wthout threatening the
continuity in these managenent approaches.

The fourth concern mght lead to a sort of "win-wn"
situation (rather a joint earning): st akehol ders see new
opportunities in their markets, or they see quality inpro-
venents because of changes in the production nmade originally
for environnmental reasons, etc.
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THE CYCLE OF STAKEHOLDER CONCERNS

ﬁ GOVERNMENT: “TELL ME WHAT TO DO” \/

CREDIBLE STORY CONTINUITY

/\\\ —’/
________ JOINT EARNINGS <

On a macro level, the economc analysis of the third
scenario in the NEPP showed that in principle joint earnings
are possible. Mny environnmentalists "see" joint earnings
ri ght away (because of savings in energy and raw material s,
for exanple), but they sonetinmes make the m stake of
expecting stakeholders to shift from a "credible story"
directly to a "wn-wn" situation. The experience in the
Net her|l ands has shown that the whole cycle nust occur and
short cuts are not very likely to succeed.

One of the elenents of the NEPP was the recognition that
production and consunption patterns had to be changed.
Therefore, it was of utnost inportance to get the nessage
(the credible story) across to the general public (con-
verting the public from audience to stakeholders). An
extensive public canpaign was set up with the nessage: "A
better environnent begins at hone". The canpaign started in
1990 after approval of the NEPP by Parlianment. The canpaign
used the same synbol and slogan throughout. O her
departnents (like the Departnment of Energy) used the sane
synbol and sl ogan for their "commercial s".

The canpai gn provided TV-spots, advertisenents in magazi nes
and papers, sonetinmes especially designed for a specific
target group (like teachers, yout h, sport fishernen,
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phot ogr aphers, etc.). The first stage consisted of
"comercials" in which well known Dutch persons (sportsnen,
TV personalities, etc.) told why environnent was inportant
for them It was the "credible story" phase. The second
stage focused on what people could do. It conbi ned canpai gns
with policy actions in the stage of proper application, for
exanple, the policy to separate waste in the households to
pronote recycling (paper, glass, green waste). This second
stage is still underway, and discussions are being held how
to nove towards a next stage.

Looking broadly at the inplenmentation of the NEPP, it is
striking that, in alnmost all Dutch institutions, the NEPP
has had sone influence. The environnent has been
i ncorporated in many corporate and institutional strategies;
provi sions for inplenentation have been set up; skills have
been devel oped; and many practical changes have been made in

production and consunption patterns, as well as in the
application of envi ronnent al t echnol ogi es. The
i npl enmentation  process is a continuous process  of

"translation” from the beginning (nostly the central top-
level) to the practical end (the workplace, the househol d,
the street).

From creating a “piece of paper” (like the NEPP) to
achi eving practical changes in the workplace, one can easily
define 30 to 50 steps of “"translation": wthin the
bureaucracy of the Departnents, between the governnent and
the private sectors, in the bureaucracies of corporations,
in the managenent processes direct on the workplace, etc

Each of these steps involve people, each of them going
through a cycle as described above. Al the processes need
the different process roles to be played. The stakehol der in
a previous step wll be process manager or sponsor in the
next step; the audience in one step will be stakeholder in a
next step; etc. This is why at |east sonme four to five years
are needed to go from "a piece of paper" to real-life
changes, provided that the process noves at a continuous
pace and di sruptions don't take pl ace.

Real |ife changes relevant for the environnent as neasured
in the yearly analysis of the RIVM can not be attributed
solely to the NEPP. They are the result of all the elenents
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of the process and of all the efforts of people involved in
the different stages of inplenentation.

Sonme real |ife changes:

o] Except for CO, and NOx, all types of emssions and
di scharges have been disconnected from GDP growth and
are on a track towards achieving the 2000 and 2010
targets.

o] Ozone-depl eting substances have been phased out in
industry (leading to a relative good record for the
overall climate change thene).

o] The di sposal of waste fromindustry has been reduced by
60% bet ween 1985 and 1995; recycling is boom ng.
o] Cogeneration of electricity has been so successful that

its growh had to be sl owed down to prevent significant
overcapacity.

o] The use of energy in households (except transport) has
been al nost constant between 1985 and 1995 despite
grow h in the nunber of househol ds.

o] SO em ssion from powerplants have been reduced by 70%
bet ween 1985 and 1995, with NOx em ssions decreasing in
the sanme period by about 30%

o] Deposition of acid substances on Dutch soils have been
reduced from 7000 acid equivalents? in 1985 to 4000
acid equivalents in 1994 (neeting the target).

o] Recycling of waste has been inproved from 50% of total
waste production in 1985 to nore than 70%in 1995.

o] The total disposal of waste at disposal sites has been
reduced from 16 billion tons in 1985 to 6 billion tons
in 1995.

The above nentioned indicators of being on the right track
do not nean that all environnental problens are solved, by
any neans. Consi der:

0] GDOP growth higher than was foreseen in the NEPP has
caused extra growmh of energy consunption, especially
in the transport sector. The opening of the Berlin \Wall
in 1989 caused a boom in the transport sector,
unforeseen in the NEPP (and el sewhere).

20 “Acid equivalents” are units by which the inpacts of

aci di fyi ng substances as SO and NOx can be conpar ed.
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o] The rare open space in the Western part of the country
is under constant pressure for housing, industrial
devel opnents, etc.

o] The saturation of soils wth phosphates and nitrates
fromagriculture and dairy farmng in certain areas is
such that it wll persist for nore than a century even
i f discharges were stopped today;

At the sane tine the spending for environnmental protection
is "on track" according to the forecasts in the NEPP:. Total
costs for environnental protection in the Netherlands went
up from?7 billion guilders in 1985 to 17 billion guilders in
1995, 22 which is about 2.7% GDP

210ne Dutch guil der equals about 0.6 US dollars
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7. CURRENT DEVELOPMENTS, NATI ONAL AND | NTERNATI ONAL

7.1. The NEPP-2 (1993) built wupon the experiences in inple-
ment ati on of the NEPP/ NEPP-plus. Three central issues were
covered in the NEPP-2:

o] strengt heni ng i npl enent ati on;

o] i ntroduci ng additional neasures where objectives would
not be net with existing policies;

o] desi gni ng an outl ook towards sustai nabl e production and

consunpti on.

The NEPP-2 reaffirnmed (on the basis of an evaluation) the
desirability of pronoting self-regulation rather than a top-
down inposition of regulations. However, it also recognized
that self regulation was nost appropriate for sone target
groups, especially industrial sectors, and that other
approaches were needed for sonme target groups, Ilike
consuners and small businesses. Therefore, it was concl uded
that a mx of policy instrunents would be necessary in
relation to the pronotion of self-regulation. Three types
of policy instrunents were devel oped further:

o] general regulations setting standards for em ssions,
products etc;

o] financial provisions, including subsidies, tax reform
levies, tax reliefs, etc; and

o] social actions, |like education, public canpaigns,

creation acadenes, environnental care systens, etc.??

For industry, it was concluded that preferably international
regulations could follow negotiated agreenents to solve
"free riders" problens. Furthernore the social instrunents
within industry would provide a good basis for further
devel opnents (e.g., nental care systens). For consuners, it
was concluded that regulations would not work (except in
unusual cases) but that a conbination of financial
provi sions and social actions would presumably provide the
best conditions to change consuner behaviour. In relation to
this analysis, the new Cabinet decided in 1994 to introduce

25ee al so: CGerald T. Gardner and Paul C. Stern: "Environ-
ment al probl ens and Human behavior”, Allyn and Bacon, 1996.
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a small energy tax for consuners and snmall busi nesses.

The main function of the NEPP-2 was to stress the continuity
of the process of cooperation between all parties concerned,
whi ch had begun in the preparation of the first NEPP

Al t hough the NEPP-2 didn't get as much political attention
as the first NEPP, the very fact of the continuation of
policies and the reaffirmation of targets set for 2000 and
for the longer terns was an inportant political sign.

The current Cabinet is preparing three nmain docunents to be

i ssued in 1997:

0] A policy note on the integration of environnmental
policies and land use policies. Although in many
countries there is a direct relation between the two
policy areas, in the Netherlands both areas have
different origins, professional traditions and poli-
tical status. Land use policies (including urban and
rural planning) focus on "design" and on finding a
"bal ance" between the different <clains for space.
Environmental policies focus on "restrictions"” (even in
the form of targets for emssions) and on pronoting
structural changes in consunption and production
(itncluding the efficiency of the use of space). The
M ni ster of Housing, Land Use Pl anning and Environnent,
Margaretha de Boer, is commtted to integrating these
two policy areas for the benefit of both of them

0] A policy-note on the integration of environnmental
policies and economc policies. This policy-note
follows directly fromthe coalition agreenent of 1994,
stating that the Cabinet would seek ways to pronote
this integration. Sonme steps have been set already in
the previous period (changes in energy and in
technol ogy policies, joint pronotion of environnmenta
managenent schenes in industry, etc). Major chall enges
in this project on integration will be found in sone
key sectors (nobst inportant the transport sector,
including air transport); in bridging ideologies (for
exanple in the relation between trade and environnent);
and in finding new ways of cooperation (internationa
economic and environnental policies, technological
devel opnments, joint "futuring").



7.

3.

66

0] Athird NEPP, to be issued at the end of 1997, in which
again the continuity of the process will be stressed
and which nmay contain the | ookout for the period beyond
2010 (Note: 1998 is an election year). The third NEPP
al so has to answer questions about new devel opnents and
their inpacts on the environnment (such as the inproved
econom ¢ conditions, the aging of the population, and
the international context) and about the set backs in
sone areas, notably energy consunption.

The inplenentation process of the NEPP in the bigger cities
revealed a long standing contradiction in environnmental
policies in relation to wurban planning. Environnental
qual ity standards for noise, hindrance, external safety and
the like are easier to nmeet when urban planning results in
nmore space used to separate, for exanple, residential from

industrial areas and roads. In a small country as the
Net herl ands the fear of urban sprawl is one of the mgjor
motives for urban planning. Sinply using nore space for

meeting environnental standards is not a sensible thing to
do in urban planning, especially not in town renovation,
where the challenge is to maintain the density of activities
and inprove the living conditions at the sane tine. Wth
i nproved policies to enforce the environnental standards in
the inner cities, this problem becane nore and nore
pressing. Also, in sonme areas the standards as such didn't
make sense (e.g., noise standards in the outgoing/night life
squares in Ansterdam people go there for the "noise", not
for the silence).

It was necessary to find a nechanismthat net two criteria:

0] give flexibility to municipalities to deviate 1in
specific cases from national environmental quality
standards; and

o] avoid a general lowering of standards in the whole
country.

After numerous consultations with representatives from the

bigger cities, from specific neighbourhoods and from

envi ronment al groups, the Departnent of Environnent proposed

the foll om ng mechani sm

o] I n each urban devel opnent, environnental considerations
should be taken up in the planning right from the
begi nni ng.
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o] It should be shown to the nunicipal council that every
effort has been nmade to neet the national environnental
qual ity standards.

o] If neeting the standards causes the loss of a nmgjor
| ocal interest, the nunicipal council may agree with a
devi ation of the standards, provided that the |oss of
environmental quality is conpensated el sewhere in the
city (trade off a noisy area with a quiet area, for
exanpl e) and provided that the nunicipal council has
consulted all relevant stakeholders on the |ocal |evel.

Thi s nodel has been approved by Parlianment for experinents

in the com ng period.

It mght be a nodel that is applicable in situations of
tensi on between interests which |ead to inconsistencies be-
tween hi gher and | ower |evels of governnent.

The nodel plays a role in the projects on deregul ati on which
were started by the current Cabinet.

Envi ronnment al managenent systens in all kinds of industrial
sectors have been introduced in the last ten years. Al
maj or corporations have introduced these systens and
t housands of smaller firns also have taken themup in their
managenent appr oaches. The gover nnent was asked by
Parliament to conme up wth sone regulation of these
managenent systens and proposed to nmake the publication of a
yearly environnmental report mandatory for the 300 biggest
firme in the country. The bill was sent to Parlianment in
1995. Meanwhi l e, the devel opnents in the corporations led to
the need to evaluate the relation between environnental
managenent systens, corporate inprovenent plans (as part of
the covenants), and the licensing procedures. Unti l
recently, in licensing procedures the authorities took the
lead in initiating the procedures of updating and applying
t he general guidelines to be translated into a license, in
many cases helped by the Environnmental |Inspectorate (in
charge of enforcenent). Recently, devel opnments show that the
initiative is mnmore and nore in the hands of the
corporations, and that the corporate inprovenent plans in
relation to internal environnental managenent schenes (which
are to be certified according to an European directive)
provide nore detailed information than actually could be
included in a sinplified Ilicense. The Departnent of
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Envi ronment proposed experinments to inprove the relationship
bet ween these different nmechanisns aimng for a very sinple
license on the basis of the publicly avail able corporate
envi ronnental plan and yearly reports.

Anot her form of feedback (successes of policies which cause
new chall enges) canme from the waste managenent field. As
prices for waste disposal were raised by new taxes on
incineration, the incentive to find new ways of using waste
was big enough to cause a boomin the recycling industries.
Also, the prescription for nmunicipalities that green
househol d wastes should be collected separately from other
types of waste, caused the developnent of a conposting
i ndustry. At the sane time incinerators were planned based
on the notion that there would be first a shift from
di sposal to incineration and nuch later a shift towards
recycling. As recycling booned nuch earlier, the decision
was made not to build two new incinerators (saving 2 billion
guilders in investnents), and noreover to mnmanage the
remai ni ng wastestream for disposal and incineration on a
central rather than on a provincial level. Here the success
of policies led to the need for a nore centralized approach.
Simlar discussions may take place in the near future at the
| evel of the European Union.

I n 1992, the Comm ssion of the European Union published the
Fifth Action Program for the Environnent. The structure of
this program was nuch different fromthe previous prograns,
which were nere "shopping lists of different itenms". This
Action Program was based on the sanme principles as the Dutch
NEPP: it defined a nunber of themes and target groups and
focused on the cooperation between the different |evels of
government to neet targets, rather than on European
regul ations as such. It also stressed the inportance of
wi deni ng the scope of policy instrunents, especially towards
tax reform Al though the inplementation of the programis
as difficult and tinme consuming as the inplenmentation of the
NEPP in the Netherlands, the program stinulated all European
countries to work on sone kind of overall inplenmentation
schene. This helped the institutionalization of environ-
mental policies especially in the Southern Menber Countries.

On the basis of experiences with national environnental
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plans a network of professionals (the so called "Geen
Pl anners Network") was set up by the Canadian and Dutch
Departments of Environnent. National plans for environnental
policies have been developed in the followng countries:
United Kingdom France, Austria, Hungary, Spain, Denmark,
Latvia, Japan and Canada. In some countries the governnent
is considering the developnent of national environnmental
pl ans (Estonia, Israel, South Africa, Flanders, Korea). Mre
inportant is the developnent of integrated environnental
policies, given that plans are only tools to pronote these
kinds of policies. New Zealand, Victorial/Australia, Sweden
and Norway are anong the <countries wth worked out
integrated environnmental policies, by which all governnent
institutions are involved in the inplenentation of policies.

Nat i onal plans for environnmental policies are al so devel oped
in the framework of the UNDP policies. Al so, the nmechani sns
of CECD country reviews and of the UNCSD country reports
pronote the integration of environnmental policies and help
better institutionalize environnental policies in overal
gover nment poli ci es.

To inprove the skills necessary for the process nanagenent
in the frame of developnent of integrated environnental
policies the Dutch Departnment of Environnent has set up the
Sustainability Challenge Foundation, which provides yearly
international trainings for senior officials frompublic and
private sectors.
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SOVE OVERALL FI NDI NGS RELATED TO THE DUTCH APPROACH

What is sonetinmes referred to as the Dutch approach (an
i ntegrated environnmental planning system based on long term
anal yses and i npl enent ed via negoti ati ons W th
st akehol ders), can be seen as a managenent nechani sm on top
of other environnmental policy actions. The plan does not
replace the |egal fundanentals of environnental policies.
The covenants do not replace regulations; instead, they are
precursors of sensible regulation. Negotiations do not
replace the findings of scientists about the cause-effect
relations in the natural environnent. As in all managenent
processes, actors nust fill certain roles. In the Dutch
situation, the Departnent of Environnent and the governnent
in general played the process managenent role, but it is not
necessarily the governnment that has to play this role.
Especially on local |levels other institutions could take the
lead and play process nmanagenent roles (for exanple a
Chanber of Commerce or a Young Farner Organization).

Essential to the Dutch approach is the focus on envi-
ronnmental problenms, the physical solutions (neasures to be
taken), and the costs of solutions, and not on policy
instruments as such. Policy instrunents are seen as being
adapt ed according to the type of target group, to the stage
of inplenmentation of policies, and to the restrictions in

nat i onal and international political cont ext s. Al so
essential is the focus on integration of neasures in
relation to stakehol der interests. The continuity of the

st akehol ders business is never questioned, instead, the way
this continuity is achieved is the subject of discussion.?
A nere discussion about policy tools without reference to
the environnental problens to be solved, often leads to a
breakdown of trust between the governnent and the stake-
hol ders.

2Z0f course, in the 1970's there were nmany environnen-

talists, also in the governnment, who just wanted to stop sone
i ndustries or ways of transport. That attitude didn't provide the
right basis for a societal agreenent.
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8.3. In Dutch environnental policies the direct comrunication
bet ween the Departnent of Environnent and the stakehol ders
is of utnost inportance for the foll ow ng reasons:

o] It pronotes the direct influence of stakeholders on
policy devel opnent, thus building trust.

o] It gives direct feedback from people who have sone
practical experience.

o] It prevents the Departnent of Environnent from becom ng

an assenbly of "ecological fundanentalists”" (wth
“cl ean hands”).
o] It pronotes societal coherence by building up networks.

8.4. In the consensus-building process scientific information is
of crucial inportance. Scientific information should be as
politically and ideologically neutral as possible (focussing
on causes and effects, including economc effects of
proposed neasures) and based on consensus in the scientific
community as nmuch as possible. Scientific information al ways
consists of an amount of uncertainty. This wuncertainty
should not paralyze policy nakers, but should play an
explicit role in the design of policies. The constant
nmonitoring of costs, emssions and environnental qualities
is a way to deal with uncertainties. Contingency plans are
anot her way to answer uncertainties in a sensible way?.

8.5. It was recognized in the Netherlands that every player in
the area of environnmental policy devel opnment had his or her
own function in this developnent. Al though environnental
groups always wll argue for stricter and quicker solutions
for environnmental problens, they are not adversaries in the
political process. The direct contact between environnental

24The phil osophical basis for this approach can be found
i.a. in the work of Richard Rorty. See for exanple Richard Rorty:
"Contingency, Ilrony, and Solidarity", Canbridge University Press,
1989. In this work Rorty defends the statenent that seeking
consensus shoul d replace the classical standpoint of seeking the
“"truth". Many environnmental scientists and policy makers stil
base their actions on finding the "truth" (the "best" policy
instrunment for solving "all" environnmental problens), rather than
finding a basis for societal consensus (about the concrete steps
i n changi ng our physical relation with the environnent).
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groups and adversaries from the public and private sectors
can be an inportant managenent tool to change adversaries
i nt o stakehol ders.

The devel opnent of integrated environnmental policies in the
Net herlands in the last ten years can be seen as a specific

stage in policy devel opnent. Four stages can Dbe
di stingui shed in environnmental policy devel opnent:
1. In the first stage policies are developed for ad hoc

problens, nostly in a reactive way, finding answers to
calamties and responding to public attention to
“substance by substance” i ssues. In the Netherlands
this stage lasted until the beginning of the 1980's
when the definition of priority thenes |led the way
towards a nore structured approach.

2. In the second stage policies are developed to insti-
tutionalize environnental concerns in governnment and in
the private sectors. Target-setting for thenes is one
el ement of institutionalization. | mpr ovi ng t he
organi zational setting of environnmental concerns in
corporations and in governnent bodies is another ele-
ment in this stage. The preparation and inplenmentation
of the NEPP can be seen as the main catalyst for
institutionalization of environnmental policies in the

Net her | ands.

3. The third stage should be devoted to the "real”
integration: integration of environnental interests
with other interests both in the public as in the
private sectors. In the Netherlands first steps are
underway on this path (for exanple the creation of a
sector for environnental taxes in the Treasury
Departnent). The pr oposed pol i cy-notes about

integration of environnment and |and use planning and
econom c policies should provide carriers for this
stage in the Netherl ands.

4. The fourth and last stage can be characterized by
environnental interests and concerns being "inbued" in
everyday |life, as are other social values such as

respect for individuals, non-discrimnation, honoring
of contracts, etc.
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APPLI CABI LI TY I N THE UNI TED STATES

No approach of policy developnent in any country in the
world can be used as a nodel that can be applied in other
countries wthout adaptation to the specific circunstances

in t hose ot her countries. Pol i cy devel opnent and
i npl enentation are always related to specific social,
economc, cultural and environnental conditions. Even

approaches in different cities in the sane country cannot be
easily replicated, as is shown in the different approaches
in the Anmsterdam and Rotterdam area in the Netherl ands.

However, countries can build upon each others’ experiences
and can learn from each others’ failures and successes.
Al so, theoretical considerations and argunents can be
transferred across borders. Many of the elenents in the
Dut ch approach stem from i deas and noti ons devel oped in the
United States both by Anericans and by visiting Dutchnen. 2

In the United States a nunber of policy devel opnent are
taking place which can be related to the approach of
environmental policies in the Netherl ands:

1. The "Reinventing Governnent"” novenent |eads to the
notion that governnment bodies should be nore in the
process managenent role and less in the role of
providing goods and services and of prescribing
regul ati ons. 26

2. The President's Council on Sustainable Devel opnment
achi eved a consensus of broad principles and strategies

A maj or event for the devel opment of Dutch environnenta

policies was a Conference on Environnmental Managenent in 1984 in
Washington DC, jointly organized by the US Environnenta

Prot ection Agency and the Dutch Departnent of Environnent.

26Davi d Osborne and Ted Gaebler: "Reinventing Governnent",

Pl une/ Pengui n books, USA, 1993.
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regardi ng sustai nabl e devel opnent . %
The U. S. Environnental Protection Agency project on

national goals for environnmental policies could lead to
consensus about objectives and targets to be net in the

future; it could provide a franmework for further
cooperation with stakeholders in the public and private
sectors.

The US EPA program "The Commobn Sense Initiative"
provides a new step in the cooperation between the
governnent and private sectors by carefully |ooking at
the concerns of sone major econonm c sectors.

The US EPA program for Conmmunity Based Environnenta
Protection (i.e., place-oriented approach) provides a
framework  for cooperation between all rel evant
stakehol ders on a nore local level in the US. The | ong
standing program for the proper managenent of the
Chesapeake Bay is an exanple of an approach which
resenbl es the Dutch approach.

Sone states and cities follow routes towards policy
devel opment and inplenentation which inplicitly or
explicitly resenble the Dutch approach: the State of
New Jersey, the city of San Jose, California, the city
of Chattanooga, Tennessee bei ng sone of the exanples.

9.3. It seens that, in general, the applicability of some kind of
approach simlar to that in the Netherlands is nore
successful the nore:

0]
0]

0]
0]

a country/city is small and coherent;

a country/city 1is experienced in cooperation and
negoti ati on;

a country/city has visible environnental problens; and
a country/city has key persons fit for the crucial
roles in the process.

The applicability can be inproved in a certain set of

Counci

2" Qust ai nabl e Anerica, A New Consensus", The President's
on Sustai nabl e Devel opnment, Washi ngton DC, February 1996.
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ci rcunst ances by way of:

o] seeking for «cultural and societal hooks, that my
provide the structure and set up of a managenent
process (governnent not being always the nost | ogica
institution for societal process nmanagenent);

o] seeking for the appropriate level of scale (a city
m ght be nore appropriate than a county; a region as
t he Chesapeake Bay area m ght be nore appropriate than
a state);

o] seeking for the appropriate players for the process
(who can be sponsor of a managenent process, who can be
process managers, who is the "natural" driving force,
etc.)

o] starting on a small scale and with visible problens
(the case of acidification in the Netherlands was an
excel lent step towards a nore conprehensive approach);
and

o] inproving skills in process managenent, negotiation,
etc. at the senior levels in the different relevant
institutions and in the private sector. Sinulation
ganes can play an inportant role, also for networking.

In the United States the nost prom sing |evel of application
of a kind of integrated approach is the state and the city
| evel; obviously there is a "natural" tendency to devel op
t hese approaches on these levels. If this developnment is
pursued, it nust be followed by a proper reaction at the
federal level. In Europe, the European Uni on now debates the
applicability of negotiated agreenents with industry as
devel oped in the Netherlands for the inplenentation of EU
directives, thus reacting to the "natural" devel opnents on
the |l evel of the nenber states.

The federal governnment in the United States could pronote

the application of an integrated approach on the state and

city level by:

o] Pronoting the exchange of experiences anong states and
cities which are already on their way to apply a nore
i nt egrat ed approach.

o] | nvesting in the devel opnent of skills on the state and
city level both for the public and the private sectors.
o] Asking the states to work out the national goals in

state level goals to be translated into state |evel
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concrete measures to neet these goals.

Pronoting cooperation on a state level of scientific
institutes which mght work together in devel oping
alternative scenario's for t he econoni ¢ and
envi ronment al devel opnents at that |evel. Information
from the state level can then be transfornmed into
overall U S. information.

Fl exi ble regulation in the sense that states, cities,
and even associ ations of industry could get the freedom
to apply certain regulations in a flexible way,
providing that the targets for that regulation are net,
and there is an open debate about the nature of the
flexibility.

Avoiding nere delegation of environnmental regulations
to the state |evel (because of the econom c inportance
to have a level playing field for industry throughout
the country).

Continuing the process begun in the President's Counci

on Sustainable Developnent, and now focusing on
consensus-building on the technol ogical, economc and
envi ronnental devel opnents that will be needed in the
decades ahead (e.g., inprovenent of efficiencies in the

use of energies and ot her resources?).

Avoiding a purely expert-driven process priority-
setting in environnmental policies solely on the basis
of environnental risks. I nstead, use a consensus-
buil ding process on priority-setting that is infornmed
by an analysis of neasures that examnes their
ef fectiveness and cost.

2| n Europe, consensus is growing around the notion that a

“factor

4"

i nprovenent in efficiency is necessary in the span of

one generation, and a “factor 10" in the tine of two generations.

In the
rol e.

|l ong term planning of Japan, these sane notions play a
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