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SUMMARY Y 

P O L I C YY D E S I G N A N D P O L I C Y E M E R G E N C E : 

AA P R A C T I C E - T H E O R Y A N A L Y S I S OF T H E DEBATE C O N C E R N I N G 

P R O V I N C I A LL E N V I R O N M E N T A L P O L I C I E S 

Thiss book is concerned with the unity of government policy. It has been prompt-

edd by the recent debate about provincial environmental policy being conducted 

bothh in the academic literature and in practice. As with similar debates at State 

andd municipal level, the debate involves a discussion about the coherence of pol-

icyy towards the environment. This emphasis on policy coherence is not new; the 

unityy of policies has consistently been the subject of discussion since the 1960s. 

Thee extension of goal-oriented government action gave rise in a number of poli-

cyy fields, a sizeable government organization and a growing number of policy 

measures.. The coherence of these measures became a problem with the growth 

inn social dynamics and differentiation. In response to this problem, the creation 

off  unity was initiall y approached primarily as an organizational challenge. 

Inconsistenciess between various measures needed to be prevented through har-

monizationn and co-ordination procedures. Planning assumed an important role 

ass an instrument of co-ordination. This organizational approach towards plan-

ningg is reflected in the debate about provincial environmental policy. 

Comprehensivee environmental plans and joint environmental projects have been 

advancedd as instruments for improving the unity of environmental policy. The 

organizationall  arguments for these proposals are examined in eight chapters. 

ChapterChapter one clarifies the starting point for the analysis of the provincial debate. 

Byy way of supplement to the prevailing organizational approach towards the 

unitvv of government policy, an institutional view is introduced. From the orga-

nizationall  angle the government is approached as an organization which is 

requiredd to solve social problems. This is the wrorld of'designing'. Problems, 

actorss and their preferences provide the point of departure. The analysis abstracts 

fromm the concrete historical situation in which problems and actors with specific 

preferencess emerged. Means of solving the problem are sought in terms of the 

problems.. By way of qualification to this organizational approach, I note that 

whilee the solution of problems acts an important spur for the government, the 

analysiss of government may not remain confined to the solution of predeter-

minedd problems. Such an approach fails to do justice to the wav in which policy 

problemss and actors are interconnected with the practical situations in which 

theyy emerged. The 'emergence' of policy problems, solutions and actors is exam-

inedd in terms of an institutional perspective. From this perspective the coher-

encee of policy is always a constructed one that is related to specific positions and 

wrhichh gives a government a specific role. The creation of coherence is not an 

organizationall  but an institutional issue with political consequences. This insti-

tutionall  perspective needs to be introduced into the debate about the provincial 



environmentall  planning on top of the organizational argumentation. This con-

clusionn results in the following question: hoiv should the arguments in favor of 

provincialprovincial environmental planning as a response to the deficiencies of provincial 

environmentalenvironmental policy in the present differentiated and dynamic society be 

assessed? assessed? 

Thee answer to this question is divided into two steps. In part one, consisting of 

threee chapters, a clarification is provided of the need fora supplementary institu-

tionall  perspective in the analysis of government and society and hence also in 

thee debate on provincial environmental policy. Chapter ttoo starts with an out-

linee of the way in which the organizational perspective has come to dominate 

thinking.. In the nineteenth century the range of government tasks was tightly 

delimited.. Since then the public sector has been given the responsibility for solv-

ingg an ever-wider range of social issues. The extension of goal-oriented policies 

wass based on a functionalist and naturalist social theory. According to the func-

tionalistt approach the political system has the natural function of solving prob-

lemss in society that are located outside this system. According to the naturalist 

stance,, the nature of those problems can be objectively determined by means of 

scientificc research. To this end problems are first 'correctly' defined, causes iden-

tifiedd and solutions outlined. Those solutions are then translated into policy 

instrumentss designed to solve the problem. Planning is examined as a generally 

applicablee policy instrument with which the government can solve social prob-

lemss as a task-oriented organization. The functionalist and naturalist theories led 

too the dominance of the organizational perspective. This theory fitted in with 

thee characteristics of the relatively static and uniform industrial class society. As 

aa result of modernization, however, social dynamism and diversity greatly 

increased.. Government action in terms of the organizational perspective ceased 

too be adequate, and government as an organizing force fell into discredit. 

Thee consequences of this development are examined in Chapter three. The basic 

premisee is that the social theory on which the extension of goal-oriented policies 

wass based has ceased to be adequate. Giddens' practice-theory is therefore used 

too outline an alternative. This theory is based around social practices in which 

thee purposeful behavior of actors is embedded. These practices are linked to one 

anotherr in systems. Goal-oriented and reflexive actors operate within the politi-

call  system. Their behavior is also structured by the structural characteristics of 

practices.. From this perspective, planning is not an instrument in the hands of 

thee government with which any problem whatsoever can be solved. It is a social 

practicee in which the behavior of goal-oriented actors and hence solutions to 

problemss become institutionalized bv the existence of interpretative schemes, 

resourcess and norms. The origination of these practices is discussed in terms of 

Hajers'' discourse theory as the institutionalization of discourses. The govern-

mentt seeks to influence social practices in terms of policy practices. In social 

practicess too actors operate on a goal-oriented basis while their behavior is struc-

turedd by the structural characteristics of practices. The problems with goal-

orientedd policies - lack of effectiveness and unity - have arisen because policy 



practicess no longer correspond with the characteristics of social practices. A one-

sidedd reaction to this in terms of the organizational perspective is inadequate. 

AA satisfactory reaction must: 1) identify the constructed nature of problems; 

2)) devote attention to the political consequences of that construction; 3) discuss 

thee social characteristics of social practices, and 4) devote specific attention to 

thee role of the government in society. Argumentation that meets these require-

mentss is termed reflexive. 

Thee reaction of planning theory to the problems of goal-oriented policies are dis-

cussedd in Chapter four in terms of this proposition. In goal-oriented policies, 

planningg has a central role. In terms of the systems-functional planning concept 

societyy is interpreted as a system that needs to be 'managed' by the government. 

Wit hh the growing social differentiation and dynamism, the coordination of sub-

systemss by means of comprehensive planning becomes at once more necessary 

andd less possible. Around 1980 government planning in the Netherlands accord-

inglyy went into disfavor. Since then various responses have been formulated in 

planningg theory. In terms of the concept of institutional planning (1) it is empha-

sizedd that the government overestimates its possibilities as organizer of society. 

Thee range of government responsibilities needs to be re-examined. In terms of 

thee concept of communicative planning concept a new consensus has developed 

inn which planning is interpreted as a communicative and interactive process (2) 

wrhichh the government must enter into with other parties concerned in order to 

solvee problems. Under this approach planning is put forward as a universally 

applicable,, neutral method of resolving societal problems. Within the commu-

nicativee planning concept a further, alternative position arises. On the basis of 

researchh into planning doctrine, it is indicated how planning may be treated as a 

sociall  practice that has emerged over the course of time (3). It is customary to opt 

forr one of these three responses to the problems of policy planning. In terms of 

thee theory of practices framework, however, all three turn out to be one-sided. 

II  therefore argue in favor of an approach in which the three responses in a debate 

aboutt new planning practices are confronted with one another. That debate must 

satisfyy the conditions for a reflexive debate as formulated in the previous chapter. 

Inn terms of this proposition the debate about provincial environmental policv is 

discussedd in three chapters in Part II . In Chapter five the origination of the indi-

viduall  planning systems is interpreted as a result of the institutionalization of 

variouss discourses on social problems. In the present century this first saw the 

adventt of the physical planning policy field with a physical planning system, 

whilee more recently separate planning systems came into being in respect of 

environmentall  policy and water management by way of supplementation to 

existingg policy practices. Each of these policy fields involves the construction of 

thee nature of specific problems and an associated construction of areas. In the 

ig70ss the coordinating role of physical planning with respect to the various prac-

ticess was spelt out in terms of sector/facet thinking. The criticism of systems-

functionall  planning however led to a crisis in this positioning of physical plan-

ning.. Since then physical planning has increasingly established itself as a policv 



fieldd that wishes to achieve concrete goals in terms of its own vision. More 

recentlyy this has seen an alternative positioning of physical planning in the ser-

vicee of the Netherlands Inc. At the same time environmental policy and water 

managementt have increasingly positioned themselves as integrative policy fields. 

Withi nn each of these, space becomes divided into regions that reflect the 

approachh in question. In terms of water management the world consists of water 

svstems,, while the physical planner sees a world of city and countryside and 

environmentall  policy sees a world of disrupted ecosystems. Government action 

inn these policy fields has been shaped in terms of these individual perspectives. 

Againstt this background Chapter six outlines the debate on provincial environ-

mentall  planning. This debate concerns the coherence between various institu-

tionalizedd policy practices each with their own forms of signification, legitimiza-

tionn and dominance. The special features of the relevant provincial practices are 

firstt clarified on the basis of a specific region, namely the Hollands Noorder-

kwartier.kwartier. In recent years the coherence of action in terms of these various prac-

ticess has been the subject of some debate in the literature and in practice. In this 

regardd it has been noted that the presence of various policy systems obstructs the 

abilityy to solve the interrelated environmental problems. Action in terms of vari-

ouss practices has a common object - the environment - and must therefore take 

placee on a coordinated basis. This is obstructed by the fragmented organization 

off  solutions to the problem. Other, better, instruments should be deployed. In 

thiss way the lack of unity in provincial environmental policy is regarded as an 

organizationall  problem. In terms of this organizational proposition it is pro-

posedd to refine the existing policy practices. In a number of provinces - North 

Holland,, Groningen, Limburg, Flevoland and Drenthe - a decision has been 

takenn to replace the existing strategic provincial plans by a comprehensive envi-

ronmentall  plan. A joint umbrella plan is being drawn up in virtually all other 

provinces.. Integral projects have been assigned an important role in the elabora-

tionn of these plans. This development is supported in the academic literature. In 

linee with the proposition in Part I, I note that the organizational arguments for 

thiss change are inadequate. 

Thiss observation results in Chapter seven in a proposal for correction based on 

thee four preconditions for a reflexive debate. In the first place it is made clear that 

governmentt planning is, incorrectly, treated in the debate as an instrument, not a 

practice.. This does not adequately bring out the fact the various planning prac-

ticess relate to the same areas but that the nature of these areas is consistently 

viewedd differently. The introduction of the 'environment' as a joint object for 

variouss policy practices is the result of a discourse - the environment discourse -

whichh has political effects. The provincial debate is an attempt to institutionalize 

thatt discourse and must be studied as such. On the basis of the development of 

thee social theory concerning space it is first noted that the environment is an 

abstraction.. The political effects of the environmental discourse are then clari-

fied.. This discourse means renewed support for the old tradition of physical 

planningg as co-ordination (1). It implies a shift in the relationships between the 



variouss tiers of government (2). With this discourse Dutch physical planning 

policyy moreover becomes 'greener' in nature (3). These political effects need to 

bee brought into the debate about provincial environmental planning. This obser-

vationn is supported by a sketch of related debates at State and municipal level on 

environmentall  planning. It clarifies that there is a more general problem. An out-

linee of the physical changes in social practices which the government wishes to 

influencee provides an indication of that problem. Social change turns out on the 

onee hand to enlarge the desirability of government intervention in the environ-

mentt while at the same time limitin g the possibilities for doing so. These anno-

tationss result in the conclusion that the debate about provincial environmental 

planningg needs to be re-opened. A more general debate needs to be conducted 

concerningg the role of the government - including the provinces - with respect 

too the environment. The chapter results in a sketch of the contours of such a 

debate. . 

II  draw my conclusions in Chapter eight. In the debate about the provincial envi-

ronmentall  planning proposals for new policy practices are discussed. According 

too the conventional wisdom these practices are required as a solution for the lack 

off  unity within environmental policy. Based on the analysis in Part I, I conclude 

thatt proposals for new policy practices to resolve this problem must be a result of 

reflexivee argumentation. This is not the case in the provincial debate. An organi-

zationall  perspective is dominant in both practice and the literature. No attention 

iss given to the constructed nature of the environmental problems, to the political 

consequencess of that construction, to the developments that the government 

wishess to influence in society and to the role that the government should have 

withh respect to the environment. The introduction of environmental plans 

thereforee has more far-reaching consequences than is being accounted for in the 

provinciall  debates. A supplementary reflexive debate is therefore required. Such 

aa debate would involve a discussion of the coordination problems at the various 

levelss of government as an interrelated whole. The responsibility for such a 

debatee resides primarily with the legislator. This reaction to the provincial debate 

providess the answer to the question as formulated in the first chapter. In the con-

cludingg sections I examine why there is such a stubborn tradition of comprehen-

sive,, implementation-oriented physical planning in the Netherlands. I then go 

onn to discuss how the reflexivity of argumentation on policy practices can be 

enlarged.. Special attention is devoted to the contribution which science can 

makee to this process. The book concludes with a summary classification of the 

perspectivess of design and emergence. 

(wissinkC^wrr.nl) ) 
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