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SUMMARY

Infrastructure planning has become an ever more complex matter. As a re-
action, planning authorities have increasingly adopted a customer oriented
attitude, seeking to find out what the policy should be. One of the responses
to this bewildering situation is to generate policies bottom up, using interac-
tive techniques. This is common practice in countries such as Finland and
the Netherlands. Practices may differ, however, and therefore it may be
useful to make comparisons and to draw lessons from these. This is by no
means easy, because geographical, economic and cultural differences can
be vast.

A comparison of Finnish strategic planning, as exemplified by the Finnish
Road Administration's "Guidelines for Road Management and Development
2015" and the Dutch National Traffic and Transport Plan process proved a
challenging, but fruitful task. Strategic planning is as difficult as it is neces-
sary.

In this report, the author’s impressions of the creation of the strategic road
plan are presented. These impressions lead to the formulation of a number
of thoughts on how strategic road planning should be undertaken, in order to
be productive (i.e. leading to tangible results), acceptable (i.e. politically fea-
sible) and repeatable (i.e. developing standardised procedures). After that
the author poses the question whether Dutch planning practices, especially
those regarding the planning of infrastructure, show features that are rec-
ommendable for Finnra, although the Dutch have problems of their own. In
the concluding chapter, a number of suggestions for improvement of Finnish
strategic road planning is made.
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TIIVISTELMÄ

Yhdyskunnan perusrakenteiden suunnittelu on yhä monimutkaisempaa.
Suunnitteluviranomaiset ovat siksi tavoitelleet asiakaslähtöisempiä toimin-
tamalleja linjanvetojensa tavoitteita määriteltäessä. Yksi tapa vastata tähän
hämmentävään tilanteeseen on muodostaa linjaukset alhaalta ylös, osallis-
tuvia menettelyjä käyttäen. Tämä on yleistä niin Suomessa kuin Hollannissa.
Toimintatavat voivat kuitenkin vaihdella ja siksi eri maiden käytännöistä op-
piminen voi olla hyödyksi. Tämä ei silti ole lainkaan helppoa, sillä maantie-
teelliset, taloudelliset ja kulttuurierot voivat olla huomattavat.

Suomen strategisen suunnittelun esimerkkinä Tiehallinnon tienpidon toimin-
talinjat 2015 on tässä verrattu Hollannin kansalliseen liikennesuunnittelupro-
sessiin. Tehtävä oli haastava, mutta hedelmällinen. Strateginen suunnittelu
on yhtä vaikeaa kuin välttämätöntä.

Tässä raportissa esitellään tekijän käsityksiä tienpidon toimintalinjoista. Kä-
sitysten perusteella esitetään joitakin ajatuksia siitä, miten strategista tien-
suunnittelua tulisi tehdä, jotta se olisi tuottavaa (ts. johtaisi konkreettisiin tu-
loksiin), hyväksyttävää (ts. poliittisesti toteuttamiskelpoinen) ja toistettavaa
(ts. kehittäisi vakioituja menettelyjä). Tämän jälkeen tekijä kysyy, onko Hol-
lannin suunnittelutavoissa, varsinkin infrastruktuurin osalta, piirteitä joita voisi
suositella Tiehallinnolle, vaikka siinäkin on omat ongelmansa. Loppuluvussa
esitetään useita kehittämisehdotuksia Suomen strategiselle tiensuunnittelul-
le.



PREFACE

Infrastructure planning has become an ever more complex matter for a
number of reasons: increasing uncertainty about future developments,
growing disagreement about the goals for the future (i.e. how to react to
these potential developments) and a continuous decline of the belief in the
ability of (central) government to handle the matter in a satisfactory way.

As a reaction, planning authorities have increasingly adopted a customer
oriented attitude, seeking to find out what people would like the policy to be

  which they of course have only vague notions about, partly because of
restricted knowledge, which however may be superior with regard to local
and group interests.

One of the responses to this bewildering situation is to generate policies
bottom up, using interactive techniques. This is common practice in coun-
tries such as Finland and the Netherlands. Practices may differ, however,
and therefore it may be useful to make comparisons and to draw lessons
from these. This is by no means easy, because geographical, economic and
cultural differences can be vast.

The present author once undertook to compare border problems of Finland
and the Netherlands together with Wladimir Segercrantz of VTI. After the
presentation of the paper on a NECTAR conference in Portugal, the famous
Dutch professor in transport economics Piet Rietveld told me that it is im-
possible to compare border problems of the two countries, and indeed it is
slightly different to have a German eastern border, than a Russian one. On a
recent NECTAR conference at VTI in Espoo I presented a paper on a Euro-
pean study (CONPASS) of the opportunities to improve cross border re-
gional public transport, both on inner and outer borders, such as those with
Poland and Slovenia.

NECTAR is a European network intended to foster international exchange
and co-operation. Both Finnish and Dutch experts are eager to participate.
The conferences offer opportunities to establish contacts in the countries in
which they are organised. The cultural similarities between Nordic countries
make exchange even more interesting. The Dutch regard themselves as re-
lated to the Scandinavians and in fact the second language of the nation,
Frisian, of which the author is a native speaker, belongs to the Scandinavian
(Ingweonic) language family.

Therefore I tried to strengthen and expand contacts with Finnish institutions.
VTI established a contact with Anders Jansson of Finnra, who proved to be
interested in a reflective paper on strategic road planning. I gladly accepted
the invitation, because of its challenging nature. Strategic planning is as dif-
ficult as it is necessary. As in cross border transport much can be learned
from studying practices and experiences in and between different countries.

There are undoubtedly cultural similarities between Finland and the Nether-
lands. These are evident in planning practices. The language is very differ-
ent though. It means that I had to rely on texts in English, which usually are
restricted to summaries and to summarising papers.



It means that my understanding of Finnish planning is modest, in spite of the
additional insights provided by Anders Jansson, who proved to be a quite
pleasant informant and coach. I hope that the thoughts that were developed
gradually are of some use to the Finnish, who prove to work with great en-
ergy on developing modern, open ways of planning. It was a pleasure to
make the effort.

Needless to say, the views expressed in this paper are entirely the author’s
and his only, which might imply that one can profoundly disagree with him.
This is typical of this kind of assignment.

Drs. Enne de Boer
Associate professor of infrastructure planning

Delft University of Technology
Faculty of Civil Engineering and Geo-Sciences

The Netherlands
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1 INTRODUCTION

1.1 Problem

In March 2000, the present major Finnish Strategic Road Plan was approved
by the Board of the Finnish Road Administration (Finnra). It was published
as ‘Guidelines’ (see also "Guidelines for Road Management and Develop-
ment 2015, Summary; Finnra 2000), which it should undoubtedly be: general
principles, which determine action. The Guidelines were created in a bottom
up procedure, which is described in the Finnra paper by Linkama, E. et al
2001, "Impact Assessment of strategic road management and development
plan of Finnish road administration".

Of course no effort can be perfect in every respect, and indeed there was
some dissatisfaction with different aspects of procedure and methodology.
The following seem to be the most important ones:
• Goals tend to be vague,
• Goals tend to be ill defined, i.e. the goal of equity,
• The large number of different goals made it difficult to conduct orderly

discussions,
• Prioritising of goals proved to be difficult,
• The goals of the plan mostly define only the direction of change,
• The role of impact assessment in choosing between alternative strate-

gies and composing new ones on the basis of that is not absolute, vari-
ous interests and the values and attitudes of the Finnra experts were in-
fluential too,

• There was no political participation.

There is another important problem:
• How to build up and maintain experience in a type of activity that is un-

dertaken only once in five years.

1.2 Approach

This paper is prepared on a basis of a number of assets:
• The author's experience, which does not lie in the organisation of strate-

gic planning, but in a rather wild variety of activities related to transport
and infrastructure planning: teaching principles, consulting for national
plans, doing strategic studies for railway lines, developing social impact
assessment, participating (on the basis of that) in the preparation of nu-
merous EIA’s for roads, commenting on plans, studying principles and
techniques of interactive planning.

• The information available on strategic planning in the Nordic countries
and on the strategic road plan for Finland, which is restricted to that in
the English language.

• Personal information from and discussions with Finnra.

After a few initial information and discussion rounds, the analysis followed
the succession of chapters described in the next paragraphs.
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1.3 Stepwise presentation

In the next chapter (2) the author’s impressions of the creation of the strate-
gic road plan are presented. It is based largely on the report of Linkama a.o.
These impressions lead (chapter 3) to the formulation of a number of
thoughts on how strategic road planning should be undertaken, in order to
be productive (i.e. leading to tangible results), acceptable (i.e. politically fea-
sible) and repeatable (i.e. developing standardised procedures).

After that the author poses the question (chapter 4) whether Dutch planning
practices, especially those regarding the planning of infrastructure, show
features that are recommendable for Finnra, although the Dutch have prob-
lems of their own. In the concluding chapter (5) a number of suggestions for
improvement of Finnish strategic road planning is made.
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2 IMPRESSIONS OF THE 2015 STRATEGIC PLAN
PROCESS

In this chapter the author’s impression of the creation of the strategic road
plan and its contents are described. Only a limited number of sources were
available. This may imply that my impressions are not correct. Nevertheless
there may be some value in a fresh look at the matter. In the first section the
process of creation of the plan is sketched. The comments given are per-
haps the result of insufficient understanding of the information. The problems
mentioned in the general introduction of this paper are not recited. The con-
tent of the guidelines is described in the next section with an effort to see
through and look behind those.

2.1 Procedure

The development of guidelines i.e. of the strategic national road plan is
schematised in the memorandum by Linkama a.o. (2001). The schedule in
annex 3 of the memorandum presents a concise picture: see figure 1.

The foundation of the plan consists of two sources: the strategic plan of the
Ministry of Transport and the objectives and expectations of interest groups
and other related parties. The first source is given: it is in fact only a set of
values, or rather a number of aspects to take into account in creating the
strategic road plan. Not all these are directly related to transport. Some are
simply general political ideas, like equality.

The second source is more or less a continuous flow of information via re-
peated opportunities for public participation. The Ministry does not seem to
participate in or guide the process.

The first result of the process is a set of objectives, which is more specific
than that of the Ministry. These seem to have been collected in a more or
less free flowing discussion. This is in no way easy, because of the volume
and the lack of order in the ministerial set and (of course) the diversity of in-
terests related to roads.

The road plan proper is developed in three steps:

1. the design of alternative plans with respective accents on car traffic,
public transport and freight,

2. a comparison of these plans with the present situation
3. the formation of a final plan, using ingredients of the three designs

After the two most essential phases, 1 and 3, an impact assessment is exe-
cuted. The comparison under 2 rather serves to assess effectiveness.

The level of government funding, a most essential input for the planning pro-
cess, does not play a recognisable role in the process as described by Link-
ama, but in fact scenarios for different levels of funding are used for the dif-
ferent plans.
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Figure 1: Development of guidelines in strategic road planning
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No doubt there is a monumental supply of information on the road system. It
is not clear, however, what is the role of this information in designing the
strategic plan, especially at the level of developing objectives and alternative
plans. The role of the Ministry’s objectives is not very clear either. These can
be functional both for developing the plan and for assessing the impacts.

The role of the various actors is not specified. Apart from regional and other
interests, there are
• the Ministry, playing a role in the background,
• Finnra, the expert service and advisor of the Ministry, playing a crucial

role in distributing information and in designing, evaluating and rear-
ranging the plans,

• a process organiser, probably identical with Finnra
• the impact assessment agency, that might counterbalance Finnra.

2.2 Contents

The ‘guidelines’ are presented under the motto ‘The roads are for traffic’,
and conclude with a section ‘deterioration of network conditions will be
stopped’. This makes the impression of a certain dissatisfaction of parties
involved with the situation of too little money for roads and improper use of it.
In a final section on impacts of the guidelines a concluding textbox discusses
the consequences of ‘changeable financing’. Only with additional funding will
Finnra be able to meet the expectations placed by different parties (p.13).

The guidelines proper are presented after two short sections about ‘chal-
lenges’ and objectives.

The challenges section is not treating problems as one might expect, but
general societal developments with an impact on transport, traffic and, to a
lesser degree, road planning and management. There is a remarkable con-
trast between the description of developments in travel behaviour (more
freedom and car use) and the ‘mounting pressures to reduce car traffic in
favour of pedestrian and bicycle traffic as well as public transport’ (p.5).

The objectives are distinctly modern. These are grouped in five categories:
• socio-economic efficiency, partly rather general, such as ‘support an in-

tegrated and solid societal structure’,
• operational requirements of business life, with quite normal goals, in

spite of the title, however: ‘Ensure necessary transport ...’ (how to decide
what is unnecessary?),

• regional and social equality, with goals that without exception are chal-
lenges: promote implementation of land use objectives, taking account of
needs of the population, ensuring smooth passenger traffic for all popu-
lation groups,

• road safety, covering the whole spectre except dangerous goods,
• environment, with challenges that are even bigger than those in the

equality category.

In the accompanying text it is confirmed that the objectives are more plural-
istic than before and will require broader expertise and co-operation. There
is no clue whether Finnra organisation will be expanded because of this.
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The guidelines give somewhat more real direction, with the following state-
ments heading sections:
• Co-operation will be emphasised: customer orientation and collaboration

with regional and local authorities for achieving better compatibility be-
tween traffic and land use.

• Traffic safety will remain important: special attention for vulnerable traffic
participants by considerable expansion of pedestrian and bicycle facili-
ties.

• More responsibility for the environment.
• Economy target in a key role: trying hard to make most of the available

money.
• Main roads will be developed in a balanced way, i.e. only the trunk route

network and only quit modestly.
• Urban areas at the forefront, with special attention for public transport

and for pedestrian and bicycle traffic. For car traffic transport chains and
connections with harbours and trucking terminals will be targeted.

• Road maintenance will remain at the present level.
• Deterioration of network condition will be stopped.

The general picture is one of a wish for change and little opportunity to
achieve it. Even on this level there seem to be contradictions.

2.3 Reflections

The need for strategic planning springs from the general feeling that the
world is changing rapidly, that nothing is self-evident anymore, that every-
thing has to be rethought and reordered. If one tries to do so, it may prove
that this change does not affect sectoral policies all that much, that an over-
whelming part of activities and of funding has to be continued, if only to ac-
commodate the change in traffic volume.

Strategic planning in general and Finnish strategic road planning no less is
caught in contradictions between what one would like to be better or even
different and what is essential for keeping the system functioning, between
ideal and reality, promises and fulfilment of those, the need for expanding
budgets and the unwillingness or impossibility to provide these.

The Finnish efforts nevertheless are encouraging, trying to free road plan-
ning from its techno-bureaucratic image and thereby, as one may hope, cre-
ating public understanding for the problems of the sector.
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3 HOW IT SHOULD BE DONE

This is a rather modest chapter. One can philosophise to great length on
conditions for planning, on different kinds of rationality (political, scientific,
technical or administrative), on the need to organise support etc. No doubt
this is relevant for strategic planning, but here the discussion is restricted to
a few simple demands that nevertheless may not be met.

3.1 Productive

Of course strategic planning should be productive in the sense that, given
the problems and aspirations, it presents general choices which constitute a
tangible foundation for further planning.

The Finnish strategical plan or the guidelines seem to have that character. It
is clear in which direction funding will flow more than before but not so much
where it will flow less. It would be helpful to develop one or two demonstra-
tion tactical plans, which might show how these choices work out.

3.2 Acceptable

When change is proposed it should be clear that it is acceptable for those
confronted directly with it, especially the customers or road users. At the
strategic level choices can be so vague that these may look acceptable.
Confrontations may be the result at the next level.

In the Netherlands, strategic changes in transport policies heralded in the
Second Structural Scheme for Transport and Traffic (1989), were a reason
for one of the advisory boards, the Central Council for Environmental Hy-
giene (CRMH), to ponder criteria for acceptability. The present author was
appointed as an expert in these matters in its relevant committee and un-
folded the following ideas.:

There are three elements of a policy that are essential for acceptance of it
• Policy goals
• Policy effects
• Policy instruments.

The acceptance of policy goals will increase if more goals, for instance local
ones as well, are being achieved with the policy. At present, in water man-
agement one strives for multi-functionality or multiple land use, which may
imply that retention of water is combined with residential development.

Policy effects are less acceptable if they lead to
• restrictions of the (local) economic development,
• an increase of social inequality,
• a disproportional distribution of burdens on the shoulders of certain cate-

gories of land users (inequity).



Developing a strategy for strategic road planning in Finland 15
HOW IT SHOULD BE DONE

Policy instruments are acceptable if they
• are usual, also used for achieving other policy goals,
• are not a real restriction of individual freedom or affection of other values,
• do not only constitute a restriction for experience or behaviour, but open

new possibilities as well.

3.3 Repeatable

How does one develop standardised procedures? At least, one needs to

• describe/report on the process in considerable detail,
• do it more often, i.e. maintaining experience,
• anchor the process, or rather the expertise in the organisation.

For the second and third measure co-operation with other branches of gov-
ernment is recommendable.
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4 HOW IT IS DONE IN THE NETHERLANDS

In this chapter we present some information on Dutch road planning which
serves to demonstrate similarities and differences with Finnish road plan-
ning. We do not make a systematic comparison.

In section 4.1, ‘a concise planning history’, the development of essential
features of Dutch planning is described. These developments are no doubt
more or less similar in both countries. Two developments are sketched in
some detail. These show how planning is always torn between politicisation
and technocratisation.

The creation of the Dutch National Traffic and Transport Plan of 2000,
NVVP, rejected by national parliament, is the subject of section 4.2. It was
developed in an open and interactive way. Interactive planning in general is
treated in the next section (4.3). It contains a general description of the rich
practice of the Ministry of Transport and Public Works with special attention
to a technique called ‘Infraplan’.

An entirely different type of activity is the development of ‘objective’ methods
for giving priority to certain projects of a larger possible set (4.4). It in fact is
intended to repress the role of politics, i.e. of giving favours to certain re-
gions or actors.

4.1 A concise planning history

In the Netherlands, central government has had an important role in road
planning from the beginning of the national state in 1813. The responsible
service was soon the Rijkswaterstaat, the National Water Agency. Canals,
roads and, later on, railways were developed nation-wide. The first Ri-
jkswegenplan (national road plan) dates from 1925. By that time the 11 re-
gions had developed their own services for regional roads and canals and
these developed (secondary and tertiary) road plans as well.

Rijkswaterstaat used to maintain the infrastructure once developed, which
implied that in the end it was responsible for tow-canals with narrow tow-
roads that did not even carry commercial ships anymore, whereas the re-
gions controlled several modern roads and canals. About 10 years ago the
responsibility for these objects was transferred to the regions. With regard to
roads it meant that the national government nowadays controls only a few
two lane roads and even fewer ones for mixed traffic with urban (or rather
village) thoroughfares. As a rule these are regarded as facilities to be wid-
ened or to be replaced with four lane highways.

Separate road planning came under pressure in the mid-1960s when the
Second National Physical Plan (officially a paper or report) included ideas
about infrastructure expansion. The 1966 national road plan was presented
in the physical plan, but with a tremendous expansion of the existing net-
work, which proved to be financially unaffordable.

The third physical plan was composed of a set of papers. The cover paper
was the ‘orientation paper’ in which a large set of goals, such as the notori-
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ous ‘restricting mobility’ was presented. Sectoral papers, for instance the
Scheme for Transport (SVV-I) had to comply with these. In this scheme,
plans for both road and rail were presented.

Strange things happened in the translation of these goals into infrastructure
plans. In the Scheme for Airports it was argued that restricting air traffic
would cause sheer environmental disaster because people would either
pollute our beaches instead of the Spanish ones or would lame traffic on in-
ternational highways trying to reach sunnier southern beaches by car, as if
shuttle buses were no option.

The next round of national planning brought further integration but disinte-
gration as well. In the second half of the 1980s, three important papers were
prepared: the national environmental plan, the Fourth National Physical Plan
and the Second Scheme for Transport (SVV-II) including all types of trans-
port. In SVV-II three types of problems (which might be called goals as well)
were the core of policy development: accessibility, safety and livability. On
the basis of analyses of these problems, sets of projects were presented un-
der sometimes slightly strange headings like ‘Tin from the street’ (to promote
off-street parking). Now the Ministry tried to change the world, not by telling it
what to aspire, but by direct implementation of a series of measures. Alas, it
was unable to staff, let alone co-ordinate these projects.

The recent Fifth National Physical Plan and the parallel National Traffic and
Transport Plan (NVVP), both rejected by national parliament, tended to rely
more on regional initiative because direct national control was no longer re-
garded to be feasible. The national policy was built partly on these regional
initiatives, inviting the regions to execute it, with support of financial means
from national government. In this way direct central control would be re-
placed with indirect central control.

In the course of this process of designing ever new or renovated transport
policies, both the preparation of national plans and of project papers under-
went revolutionary changes. SVV-I was the work of government officials/
technocrats, hardly accepting the general goals of the physical plan, SVV-II
was essentially based on a number of interviews with key persons who were
asked (by surprise) what they thought were the three most important prob-
lems in transport. On the basis of the outcomes teams of experts were in-
vited to elaborate the different items. By lack of other experts we elaborated
the item of ‘transport deprivation’ and the subsequent project 'integrating
marginal transport systems’ (project nr. 13).

The NVVP was prepared largely by intensive consultation of regional and
local government and of a variety of interest groups, with a ‘Perspectives
Paper’ as an intermediate result. Essential in this process was the invitation
to develop thoughts on the possible content of the plan and the creation of a
range of thematic open working parties on the most important topics to indi-
cate the direction of treatment of these topics in the plan.

At the project level Rijkswaterstaat, the infrastructure branch of the Ministry,
developed an even larger openness in its approach. Plan preparation is de-
veloped stepwise with opportunities for consultation during several phases,
both for other levels of government and for interest groups and individual
citizens.
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The design of alternative measures in all phases has become a second na-
ture of the service. Information sessions and collective hearings on the one
hand and individual written objections on the other hand were felt to be in-
sufficient means to communicate with the general community. Quite un-
pleasant confrontations with the public were reasons to organise information
markets where individual visitors can get answers on their questions from
experts manning different stands. In this way a mob cannot form.

Ever continuing reproaches of neglecting local problems and designing
technocratic solutions led to efforts for interactive planning. Rijkswaterstaat
did put an incredible amount of energy in this activity. The most interesting
one, described extensively in one of our reports, is ‘Infraplan’, formerly ‘In-
fralab’. It will be described in the next section.

On the other hand, there were intensified efforts to develop ‘objective’ quan-
titative methods, either a kind of cost-benefit-analysis or some sort of multi-
criteria analysis to compare projects in order decide on the urgency of con-
struction. This is in fact an effort to diminish the influence of politics, favour-
ing some regions or actors, i.e. political friends of the Minister or of Parlia-
ment.

The level of maintenance of the national infrastructure has never been of
central concern in political discussions or decision instruments. This of
course does not mean that there are no problems. Dependent on national
priorities, maintenance in certain sectors may be neglected. The cause of
that may be that too many construction and reconstruction projects are un-
dertaken in the same sector. In the year 2003 there are two major railway
lines, both more than 150km in length, under construction, while the existing
network shows signs of wear.

The new conservative government promised to improve the level of mainte-
nance of the railway system, before it fell. The national TV-news of August
24th mentioned a bulletin of Rijkswaterstaat stating that it was short of money
for maintenance of waterways (more than 100 Million Euro) and roads. An-
other new policy promised is rapid widening of congested highways with ad-
ditional lanes.

4.2 Developing the NVVP interactively?

National government presented the Dutch National Traffic and Transport
Plan (NVVP) to parliament in October 2000. Parliament rejected the plan in
2001. By January 2003 no alternative plan had been presented to the par-
liament yet. In the meantime both the old cabinet (with a socialist Prime
Minister and a socialist Minister of Transport) and the new one, with a Chris-
tian democratic Prime Minister and a LPF Minister have fallen (the LPF is
named after its assassinated populist leader Pim Fortuijn).

The NVVP was the outcome of a partially open planning process. The rejec-
tion might be regarded as a rejection of the open planning process as such,
but it might be seen as well as a rejection of the Transport Ministry’s ma-
nipulation of the outcome.
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Developing the NVVP took about three years. The process can be divided
into three sub-processes:
• developing the ‘Perspectives paper’ from fall 1997 until February 1999
• developing the NVVP proposal itself from February 1999 until October

2000
• designing the ‘Randstad Accessibility Offensive' from early 2000 to May

2000.

The Accessibility Offensive, promising ample means for relieving traffic con-
gestion to the large cities in the Randstad, was initiated to convince (or as
some commentators said: to bribe) these important actors to accept road or
rather kilometre pricing. It was a major reason for the liberal (conservative)
government party to vote against the NVVP proposal.

The following sketch of the NVVP is based on an official evaluation Hendriks
and Tops (2001) made for the Ministry’s Transport Advisory Service, AVV.
The evaluation was in fact quite general. It did not treat the precise way of
working in interactive sessions, nor did it analyse in any detail how the out-
comes of these were translated into government proposals. Only the part of
the process that can be called interactive is treated in some detail.

Figure 2: The process organisation for developing the NVVP

Process architecture
Developing the NVVP was quite a complex process. In figure 2 a general
picture of the process organisation is presented. The central column repre-
sents the organisation inside the Ministry of Transport, with above it the
Council of Ministers. To the left one finds the contacts with other ministries,
to the right those with other organisations, both governmental and non-
governmental (the polder model consultation).
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Government internal communication seems to dominate over communica-
tion with the environment. This was less so during the preparation of the
Perspectives Paper.

Phases of the process
The monumental operation starts with internal preparatory conferences with
as a general outcome: look for win-win-situations for different parties, differ-
ent sectors (for instance transport and the environment) and transport
modes.

A conference of the National Platform for Traffic and Transport (LOVV) is
dedicated to generating the topics of the Perspectives Paper. The most im-
portant topics are:
• the relationships between different levels of government
• market orientation and private public partnership
• an integrated approach with regard to physical planning
• technological developments
• traffic safety
• chain mobility
Interactivity is the buzzword during this phase. A design of the working proc-
ess for the Perspectives Paper mentions ‘co-makership’ as a central idea.
The planned process is presented as ‘intergovernmental’, ‘open’ and ‘bot-
tom-up’. The Transport Minister, Jorritsma (Liberal Party, VVD) states that
subjects that can be handled at a regional or even local level should not be
handled by the Ministry. She stresses international, sociological and social
aspects.

The general background of these ideas is that central government is unable
to control the development of transport without an active co-operation of re-
gional and local government and of important vested interests.

During spring 1998 two important conferences are held. The first conference
is intended to distillate promising perspectives, exchange ideas, ripe and
green and to enrich the strategic agenda. The second one should consoli-
date and define the strategic agenda.

Participants of the first conference are about one hundred invitees with all
kinds of backgrounds. The evaluation complains about a certain superficial-
ity, too little differences of opinion, too many people from traditional circuits.
Participants of the second conference are representatives of vested inter-
ests, governmental and other. The outcomes of this meeting are summa-
rised in seven topics. These topics are elaborated by seven ‘Thematic
groups’. Remarkable ones are:
• the tension between individual needs and collective interest,
• accessibility: destinations and connections,
• doing more with the same means,
• environment as a self-evident part of thinking and acting.

The groups work on their own topic. What does not fit into it is ‘thrown over
the wall’. It implies that topics like public transport and traffic safety are dis-
regarded. It makes composing the Perspectives Paper rather difficult for the
responsible intergovernmental ‘coaching committee’ (BBG). As a first step it
makes a ‘Contour draft’, a working paper.
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The Minister’s successor, Netelenbos, does not accept the draft. She is not
particularly fond of interactive policymaking, wanting to exert more central
control. The quality of the paper is said to be of central importance, not the
way in which it is created. The new secretary general (the Minister’s secre-
tary) states: ‘We do everything so interactive that we had better profile our
own view more poignantly’. The process is not called co-production any-
more, since there is no equality between the partners. The Minister is and
will remain the politically responsible person.

The Ministry develops its own ‘Position Paper’ with a so-called ‘Quartet-
vision’, concerning the topics ‘building’, ‘utilising’, ‘pricing’ and ‘tailored gov-
ernment’.

The definitive Perspectives Paper comprises both the Quartet-vision and a
series of thoughts of the thematic groups, but without referring to these.
Many members of the groups believe that the Ministry does not bother about
the interactive process. Governmental partners with once promising per-
spectives regarding competence and finance are displeased. They sign the
final document only hesitatingly.

During the following events it appears that in spite of the general agreement
on the idea of pricing, a commonly accepted operational approach cannot be
found.

The preparation of the National Traffic and Transport Plan (NVVP) proves to
be a rather hectic series of scrimmages between the Minister, governmental
partners and parliament, in which the Minister tries to convince the large
conurbations to accept some kind of road pricing by promising these billions
of guilders to solve their own traffic problems. The endless struggle might be
called interactive, but it in fact is a complex process of political negotiation in
which the Minister tries to silence the opposition with ever larger financial
promises. National Parliament gets the impression of being confronted with
inter- governmentally organised faits accomplis. At last it rejects the plan.

Looking back
This short description of the events around the NVVP hardly allows for clear-
cut conclusions. The problem may have been that national government
started a bottom up process without making clear what it thought about
content and especially about the limits of what it was prepared to accept.
This is a traditional mistake.

During the process a change of Ministers from liberal to socialist led to a
more centralist approach without a real explanation why it was necessary. In
the end the Ministry exerted brutal financial force as never before in order
make important actors accept some sort of road pricing. This irritates that
other central force, national parliament, which was treated as an outsider,
and to such a degree that the liberal party causes the rejection of the entire
plan.

Is this planning disaster to be regarded as the inevitable outcome of unlim-
ited openness or of shameless disloyalty to the principle of openness?
Probably both.
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4.3 Interactive planning, the Infraplan method

Given general problems in the interaction between the Department of Public
Works and the public, the Department initiated projects and procedures for
interactive planning. The most successful effort is the Infralab method, later
called Infraplan, described in de Boer and Rossewij (2002). Other initiatives,
such as ‘Wegen naar de toekomst’ (Roads/itineraries towards the future),
working with design workshops, follow less crystallised procedures.

The Infraplan method belongs to the pressure cooker category. People be-
longing to different interest categories are put into a laboratory situation with
successive sessions, to define problems on and with an element of the infra-
structure, like a highway link, and to design solutions.

Ideally the approach counts nine phases:
• defining the purpose and the scope of the Infraplan application with all

authorities involved (maybe national, regional and local),
• identifying interest categories,
• a meeting with a selection of members of these categories to define the

problems of the specific situation. This is called the problem dialogue,
• a meeting with (local) experts to do the same, and to confront their result

with that of the non experts,
• a public verification in which the general public is invited to react upon

the problem description,
• a meeting of one and a half day with a mixture of experts and non ex-

perts (the solution dialogue) to develop solutions for the problem,
• a second public verification,
• a second expert meeting to assess the quality of the solutions,
• an action phase in which a selection of solutions is elaborated, presented

to the public and put into practice.

The basic idea behind this approach is that it is always possible to find
workable solutions even when interests are strongly contrasting. The labo-
ratory situation can indeed have a magic influence. People tend to work with
great enthusiasm on the problem, trying to find both innovative and practical
solutions and to outrival parallel teams. Even experts are dragged along in
sessions that sometimes look like merry-go-rounds. Efforts to make politi-
cians participate (the project ‘wegverlichting’) failed, because they are not
prepared to unveil their willingness to negotiate.

The approach of course has its disadvantages:
• some projects are so controversial that it is difficult to discuss solu-

tions,
• for large projects it is difficult to create a workable situation. In smaller

projects like the N69 from Eindhoven to the Belgian border and the A2
thoroughfare at Maastricht it is possible to master the full scope of
problems and solutions,

• the public verification phases seem to be neglected. These constitute a
problem anyhow: the magic of the pressure-cooking pan is absent.
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The relationship with EIA/project assessment is most productive in two
phases:
• in a starting phase where problems have to be identified and directions

for solutions should be indicated,
• after a preliminary decision on an alignment, to elaborate solutions for

local problems. As such it has been used in several railway projects,
for instance the High Speed Link South. In this phase, however, it may
create problems of its own, because local government is a partner in
detailed design of projects and may dislike the idea of arrangements
between citizens and national authorities undermining municipal nego-
tiation possibilities.

The method has not been applied to the level of strategic planning, identify-
ing and prioritising goals or problems and consequently identifying and pri-
oritising projects, but the effort seems to us to be worthwhile. The two dia-
logue phases, with eventual parallel sessions for experts, are likely to pro-
duce results in about four weeks of (calendar) time, written reports included.

4.4 Prioritising projects, an ongoing effort to improve metho-
dology

The quest for the Holy Grail of non-political decision making
In the Netherlands, there is no strong tradition to subject proposed projects
to standardised evaluation procedures such as the Swedish ‘Objektanalys’
or the German ‘Nutzwertanalyse’, which has the function of assigning budg-
ets to the different Länder.

Continuous dissatisfaction with ‘political’ projects, for instance one of the
large railway undertakings mentioned (the Betuwe freight line), led to minis-
terial pressure for objective ex ante evaluation methods with a sound eco-
nomic basis: looking sincerely at the transport function and its contribution to
the national economy and eventually the regional economy.

The project ‘Integrated Prioritising of Trunk Infrastructure´ (Integrale Pri-
oriteitsstelling Hoofdinfrastructuur, 1993 - 1995) of the Ministry of Transport
produced a quite interesting series of reports. The project addressed priori-
tising at the strategic level. The ‘Orientation report’ summarised the results.

The (then) present situation and the desirable one were depicted in figures,
where a black box is replaced with a ‘coherent process’ for selecting proj-
ects. The goals of the project were:
• describing and developing an effective process of policy and decision

making for a more comprehensive prioritising of trunk infrastructure in
connection of the law on the Infrastructure Fund.

• gaining support for this process.

The most interesting studies were a theoretical paper on prioritising by prof.
Henk Voogd and a practical inventory of existing methods for use in the dif-
ferent sectors of infrastructure.
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Planning-theoretical considerations
Voogd, an expert in multi-criteria evaluation, was remarkably critical about
the subject matter. He described fundamentally different strategies to assign
priorities:
• Via an intellectual process, bureaucratic or scientific, or by pseudo sci-

entific number-magic. Professor Heidemann of Karlsruhe TU once quali-
fied the ‘Nutzwertanalyse’ as ‘hocus pocus’. Voogd condemned most of
the sectoral methods treated in the inventory report because these utilise
weighted permutation scores, which are essentially meaningless.

• Via an organisational approach, collecting and distributing different and
shared problem definitions, goals, strategies for solution, amongst fellow
departments, ministries, social organisations etc.

• Via a political/governmental approach, by negotiation, estimation of sup-
port,

• Via a societal process in which effectiveness and fairness, participation
and legal procedures dominate.

It is not really surprising that Voogd is sceptical about the possibility of inte-
grated planning as comprehensive, citing Charles Lindblom in his ‘Intelli-
gence of Democracy’, defending the ‘science of muddling through’.

Voogd made some remarks about prioritising in strategic planning:
• At a strategic (long term, abstract) level of planning it is relatively easy to

assign priorities, because concrete obstacles are less perceivable.
• It is even possible to develop contradictory priorities, because these may

in the end be valid for different types of area, like controlling the growth
of car use in urban areas and improving traffic flow in more rural areas.

• Priorities may change rapidly at the political level, most likely faster than
the planning process necessary for taking infrastructural measures. It
may imply that projects that have been prepared in detail and in close
co-operation with regional administration and interests are skipped sim-
ply by economising, i.e. spending the money on new priorities.

As a comment to Voogd's remarks, one could note that at the level of strate-
gic planning one is confronted harshly with the potential problem of unreli-
able government, which has an impact on the willingness of societal inter-
ests to participate in developing strategies.

Existing prioritising methods
Sectoral methods for prioritising by branches of the Ministry were described
and compared by J. Faber. The comments made by Voogd were not re-
garded, nut the author concluded that the methods, designed for the tactical
level, could not be integrated into one large method for strategic choice, be-
cause of the presence of varying criteria that are sector specific. Trying to do
that would make the black box even less transparent. ‘ (only) Within certain
homogeneous categories of projects are objective technical systems useful’.

Interviews with experts developing and applying the methods showed that
not all methods were used for decision making. This was supposed to be
caused by their ‘technical character’. ‘Moreover the systems were designed
to prioritise; programming is a subsequent step, because politico-
administrative problems and urban and regional planning considerations are
not taken into account’ (Faber, 1995, p.8).
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Five of the methods were directed at some kind of road planning:
• AFIN, AfwegingsINstrument Wegvakmaatregelen, to evaluate alternative

measures for optimising the capacity of different road stretches,
• SPW, Systeem prioriteitsstelling Wegen, for prioritising projects of more

than 5Million Euro, using CBA and MCA (and condemned by Voogd). It
is used both for prioritising study projects and construction projects.

• UCV, Urgentie Classificatiesysteem Verbeteringswerken, for prioritising
smaller road improvement projects of up to 500.000 Euro. It gives
somewhat more attention to local accessibility and livability problems.

• PRIMO, PRIoriteitenMOdel onderhoud en beheer van rijkswegen, for as-
signing budgets to maintenance units on the basis of a monitoring sys-
tem.

• Prioriteitstelling Fietsprojecten, for cycle facilities (Fiets was one of the
first bicycle salesmen), containing additional criteria regarding attractive-
ness for bikers.

The different methods proved to have a number of criteria in common. Every
method included
• (traffic) safety,
• accessibility,
• cost/economy,
• environment and
• livability.
Mrs. Faber suggested including these in an integrated method or approach.

A proposal for more comprehensive prioritising
The grandiose operation resulted in ‘a preliminary conceptual and decision
model’, depicted in figure 3.

The model contains six levels. The translation from the Dutch is as literal as
possible:

1. Abstract policy visions (of which the origin is not clear),
2. Definition, selection and prioritising of geographical areas that will be

included in the following procedure, on the basis of criteria and politi-
cal wishes that will have to be elaborated,

3. Assessing which transport connections between these areas are
needed and their relative priority, on the basis of criteria and political
wishes that will have to be elaborated,

4. Assessing which single mode and/or multimodal transport chains are
needed on these connections, on the basis of criteria and political
wishes that will have to be elaborated,

5. On this basis sectoral projects are developed.

The criteria mentioned continuously might, amongst others, relate to the (so-
cio-)economic, environmental-technical, spatial, financial, transport scientific
and safety realms. Moreover criteria like travel/transport time, capacity, qual-
ity (comfort) and transport cost might be integrated.

It is not clear what was done with these suggestions.
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Figure 3: Conceptual and decision model in a cyclic structuring process of a
more integrated prioritising (in Dutch just as awkward/EdB)
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5 WHAT MIGHT BE LEARNED FROM ALL THIS
In the introduction a number of complaints about Finnish strategic road plan-
ning were mentioned. These complaints will be discussed. Directions for
solutions are indicated as a mixed result of comparison with the Dutch situa-
tion, the author’s experience and discussions.

The problems in Finnish strategic road planning:

• Goals tend to be ill defined, i.e. the goal of equality/equity. It implies that
there should be a basic definition, especially of those things that seem to
be self-evident. Equality was one of the mottos of the French revolution
(it was not self evident), it was a demand for equal treatment, not for
equal opportunities, property or even income, which is sooner Maoistic.
Equity means essentially just or fair treatment. In social democracies it
tends to mean ‘provision of a minimum level’ (of anything). This may be
something like the maximum time distance from home to primary school,
which is related to length, quality and level of maintenance of the road
connection between the two.

• Goals tend to be vague. The only solution is to operationalise them, i.e.
give them meaning in relation to the policy area, i.e. constructing, recon-
structing and maintaining roads. It is essential to discuss about the levels
of achievement of the goals, which is impossible without a decent opera-
tionalisation. If goals have no real meaning for the policy area, this
should be made clear.

• The large number of different goals made it difficult to conduct orderly
discussions. The simplest solution is to reduce the number of those, but
they may be given, for instance by the Ministry. A next solution is to
group goals into a manageable number of categories. One might even
try to construct tree structures to estimate interrelations. After years of
trying to teach a planning approach to civil engineering freshmen, we in-
troduced a set of five general goals or problem categories: technical
quality, capacity, user quality, environmental quality and safety (de Boer
a.o., 2001).

• Prioritising of goals proved to be difficult. The motto of the guidelines (=
strategic plan) ‘Roads are for traffic’ looks like priority for traffic (inten-
sity/capacity): the more traffic on a connection, the more reason for im-
provement of it. On the basis of information concerning basic quality, it
should be possible to identify parts of the road network lacking basic
quality in one or more respects. The more negative scores, the higher
priority. Of course this requires standards and of course one might call
this a problem-oriented approach, but why spend money on the road
network if there are no problems?

• The goals of the plan mostly define only the direction of change. This
may be quite useful if it means more attention for specific goals, which
may imply adding or improving standards. If one wants to develop alter-
native strategies there must be a degree of flexibility in the standards.
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• The role of impact assessment in choosing between alternative strate-
gies and composing new ones on the basis of that is not absolute, vari-
ous interests and the values and attitudes of the Finnra experts were in-
fluential too. The impact assessment seems to have been rather superfi-
cial, which gives room for subjective decision making on alternative
strategies, which is anyhow inevitable to a certain degree. One might
avoid a political bias by building teams with representatives of different
interests to design alternative strategies with support of experts.

• There was no political participation, i.e. participation of politicians. It is
questionable whether this is a problem. It is not unlogical though to pres-
ent the responsible authority or body with alternative strategies and give
it the final choice. If not, there is bound to be friction with politics, since it
is likely that politicians will claim the right of amendment. They are any-
how responsible for the level of funding, an important input variable for
road planning.

• How to build up and maintain experience. There are various obvious
ways to do this:
� make a precise description of the process as followed
� standardise the (improved) approach, like in the Dutch Infraplan

method
� apply the approach more often, i.e. not only for the strategic plan
� build a permanent unit, applying the approach for on a regular basis,

if possible for other activities of the ministry too.
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