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1. Introduction

River management in the Netherlands has always foeesed on strengthening and raising
dykes to protect the low-lying polder areas agdinsitding. This is now generally regarded as
insufficient. Climate change will induce higherdiarge volumes, and confining the rivers
between ever-higher dykes will only augment riSKse river management paradigm has
therefore shifted towards ‘room for rivers’, i.e.give the rivers more space to drain the
excess waters (Van Stokkoghal, 2005; Wiering en Arts, 2006).

The great question now is whether the idea of icrgahore room-for-rivers should be
interpreted in a strictly technical and sectoraisseor whether it should also offer
opportunities to additional societal aims suchasire development, recreational objectives,
cultural revival and economic development. In therfer approach, the river management
authority searches for sets of measures that grleimentable within its institutional domain,
e.g. lowering of groynes or removing obstacledandplains (see PKB, 2006). In the
alternative approach, a much wider set of optisrnsidered, including those that may act
as economic drivers to alleviate government budgestraints, such as (flood-adapted)
housing along (possibly relocated) dykes. ‘Landsaguypality’ is the usual catchword for this
vision.

The landscape quality approach constitutes a dasarnsition management (Rotmans,
2003), because it requires a wholly new spirit prattice of collaboration of public and
private parties, including the river authority, daand clay excavation corporations,
knowledge brokers, real estate developers, naturgecvation agencies and last but not least
the riverine municipalities, who will not only hate passively adapt their zoning plans to
national demands but to involve themselves in teatore search for new ‘win-win’
opportunities.

Transition management is often driven by informalups of visionary key actors, and
the case study that this paper will present isxaegtion. One day or another, however, the
cross-over has to be made from the visionary ptwselude the municipalities in the
process. It is on this involvement that the prepapter will focus. It is argued that a certain
element of ‘daring’ in the decision-making proceseeeded in order to mediate between the
spirit of transition management and the municipditisal climate.

The objective of this paper is to explore the cphod daring decision-making its
limitations and potentials for river managementh& municipal administrative context. First,
this paper will briefly position the concept of o decision-making in the academic
discussion on deliberative and representative queag democracy.

Second, the efforts to create a conceptual framefeordaring decision making and
empirically ground it in qualitative research wik described. In this framework, the



conditions for daring political decision making duether explained. Then a brief description
of the project WaalWeelde, being a typical castarfsition management, is given. In the last
section, the question whether this form of rivemagement is actually stimulating daring
municipal decisions, is explored. The discussiolhreiate some of the empirical findings in
the research to elements in the political philogophRousseau, who distinguishes between
thegeneral willand thewill of all.

2. Relating daring decision-making to current concepts of democracy

The theoretical discussion on western democradecenn ‘deliberative’ and

‘representative’ interpretations of democracy. m@st extreme view the representative
theory is based on the idea that political elimspete for votes of the public similarly to how
shopkeepers compete for customers. The public égeitho is allowed to govern, but further
political decisions are made within professionaletite’, circles. These elite are then
supposed to find a balance between short term arietylaristic interests versus the long-
term and collective goods. These decisions mustheeexplained to the elected councils and
the public. Deliberative democracy theorists arinae the representative interpretation lacks
a basic principle of democracy, inspired by themative claim that citizens should be able to
co-determine the specific political decisions thifect their lives (Renn, Webler &
Wiedermann, 1995 p.21).

In the Netherlands, this interpretation of demogta&s been gaining popularity
throughout the 1990’s. In general, two basic foahdeliberative democracy can be
identified. The first is amon-selective deliberatiowhich involves a public participation with
possibly all members of society. The second formlmdescribed assalective deliberation
in which specific stakeholders are invited to gptte in the decision-making process.

The danger in all forms and styles of democratmsien-making, especially on the
municipal level, could be the tendency to solelsuf® on short term aspects. In an attempt to
secure their position, elites might be fixed ongieg the vote of the public and therefore
focus their policies on the short term interestthefpeople. Stakeholders that are invited in
the decision-making process might use this phenomenorder to set the agenda according
to their own short-term needs. It is often seex pmojects experience difficulties in
involving all parties and therefore lack the neaegpublic legitimacy (van Stokkom, 2006
p.10). But even if projects are focused on longitpublic good, these majority interests can
be effectively blocked by persistent minority greupat vigorously promote and defend their
own short term interests. This obviously usefufredat of checks and balances in a
democracy can in some cases have a negative impachovative decisions-making.

The Dutch municipal structure is largely composetas a mixture of representative
and deliberative institutional arrangements, inchrghort-term interests tend to dominate. In
the first and primary arrangement the administret@onfronted by a municipal electorate
and a municipal council that may often be manipaab some extent but hardly ever
emanates an invitation to visionary, long-term diecis. In the deliberative structure the
administrator is confronted with citizens or logdkrest groups for which basically the same
applies. A change in this composition is needeardter to provide a basis for visionary, long-
term decisions.

In the case of WaalWeelde, municipal administratioas take part in the project have
a key role in the pivotal moment of connecting ¥igonary transition-arena with the political
culture and structure of the municipality. In artemediate between the transition-arena,
with it's long term perspective and experimentarelcter, and the conditions of the political



domain in which short term results and public suppte dominant, a certain element of
‘daring within the democratic context is needed.

The question explored in the paper therefore v o municipal administrators manage to
bring an element dflaring democracyabout river management into this representative and
deliberative municipal context, and how may visignautsiders stimulate daring municipal
decisions. The concept of daring democracy retedating planning and decision-making,
within the bounds of the foundational principlesl anles of democracy.

3. Methods

The first stage of the ongoing research was devotediderstanding the concept of daring
decision making, through efforts of linking thedoypractice. A conceptual exploration of
existing literature could form the basis foraurtisider’s(‘etic’ in anthropological terms) view
on daring decision-making. Qualitative empiricadearch methods were then used to ground
these theoretical ideas in the every day pracfieceumicipal administrators and thus combine
the etic notions withemic (or insider’'syiews.

Through strategic sampling, six reputetigring’ administrators and one civil
servant, working outside the context of the Waalldle@roject, were found. Based on open
interviews with these administrators of differenimcipalities in the Netherlands an initial
conceptualisation of daring decision making cowdddrmed. In these interviews,
administrators could discuss the issues of dar@mstbn-making and its conditions and
constraints, in the in the light of their own pii The political process and the different
parties that play an important role were largelsaied.

The interviews were transcribed and processed thvwtliext analysis programme
MAXQDA. In this analysing phase, the specific prdgee of grouping coded segments in
order to distinguish certain categories is donenlygelf as well as two others (a fellow social
scientist and a philosopher). The categories tleaewreated independently showed an almost
complete overlap. With these intensive coding amalysing procedures a first step in
forming a model for daring decision making is expth Expert rounds are being held in
order to test it and expand it further.

The model thus constitutes an exploratory but eoglily grounded definition of
daring decision making as well as a first desaiptf the conditions needed in order to
achieve such decisions. A provisional version efritodel is presented below.



4, Conceptualising daring decision-making

The conceptual model for daring decision-makindepicted in two figures. The first will
give an insight in what is meant by daring decisjdrased on the data that was gathered. It
provides us with a grounded definition of the cqoicdhe second figure will give an
overview of the conditions that are needed forrdpdecision-making processes.

41  What isdaring decision-making?

“You see, the every-day expected policy has nottondp with daring decision-making. But something
that changes the course, ambitious...a substahtialge...Something that will make you sweat, that i
daring decision-making...It contains risk.”

(Dutch municipal administrator in interview, y@007)

In the analysis of the interviews, the answerdieoquestion on defining daring
decision-making can be grouped into four majorgates that summarise the different
elements of daring decisions. These dimensionprangsionally depicted in figure 1.

Figure 1: four e ements of daring decision-making
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The elements of controversy and innovation areelinto some extend. Daring decisions often
are contradictory to other interests, because sradot of people will object them or



because they don't fit the political agenda andesponding budget. This agenda is often
focussed on business as usual and ideas or pobppgals that are innovative or derogatory
are conflicting with such an agenda:

‘What you see in daily practice is business as lufl@ssports, making sure children can go to sc¢heelping
the streets clean... Everything different from thiesds; that has a perspective of developmetitat. is daring
decision-making.’

(Municipal civil servant, June 20p7

It needs to be emphasised that innovative or déwogaleas can be both positive and
negative and therefore daring decision-making isalsly not intrinsically good. The
American war in Iraq is a clear case in point.

Another element of daring decisions can be the ahphthe project that is proposed.
This has to do with the number of people that avelved or affected and the high financial
consequences it can have:

“You should not forget that daring decisions ofterve a great physical impact! And the questiowrs) is
going to pay for it. Then it is daring decision-rirak If the yearly financial budget is always ladad out with
all the normal things a municipality has to do, W@ount of money do you dare to set aside for such
project?”

(Municipal civil servant, June 2007)

But it has also to do with the great impact it bane on the society of a municipality or its
physical environment. This was for instance desdritturing an interview, in a discussion on
the public resistance against the building of getrpark:

These are things that nobody wants, | can undetsteat. And then the council meeting is overcrowdegit
you shouldn’t be afraid of that, because a loteafgde are eventually happy that it will not be binltheir street.
(Municipal administrator, May 2007)

All characteristics mentioned above entail a cantek in initiating these processes of
daring decisions. Risk seems to be the elementmdtation in the concept. Daring decisions
always have an element of risk, whether they d@reecontroversial, innovative, having a
high impact or a combination of the three othemests.

In daring decisions the outcome of the policy-mgkanocess is unclear, it is unknown if
there is any support, both in politics and in sgcand it is uncertain if this support will
eventually develop. One of the interviewees desdribas follows:

‘You don’t know what the outcome will be...and yowist have the courage to enter this process aitdhteits
way. Along the way you try to intervene but you eeknow how it will work out. We are used to thiink
timeframes and schematics but in daring decisionsrmyust let these go....’

In this process of a daring decision the admirtistrhas to cope with the insecurity of
whether or not he will get support for his idealse Tvay to do this seems to be a matter of
trust:

‘If you start walking, then the path you walk onliveiome to existence as well. My policy now hagdrarsgy
public support but if | would have asked peopletf@ir support when | started it, a few years dgopbably
wouldn’t have gotten it. Now | do, because you iempént it. It's like the chicken and the egg...’

In another interview this point is even strongeggasted. Trust in your self and in the
proposed policy has, in this case, to do with béegrepresentative of the people and
therefore representing their best interests.



‘...That is the point, because you know what peometwit is just that they don’t trust that it issgible to reach
what they want in this way. So if you reach it aaythen you will get the public support, | am caroad of
that.’

Daring decisions, in the view of individual munialgdministrators are decisions that
are risky to make, often have an innovative charaetith a high impact on society or its
environment and therefore bring forth a certaintcorersy.

Daring decision-making can therefore be, informaligfined as making decisions whilst
betting on public and political support.

A more formal definition of the concept, linkingetlempirical findings to theoretical concepts
as they are found in the political philosophy ofuRseau (1968), can be found in the
discussion. First an overview of the conditionsdezkfor daring decision-making is given in
the following section.



4.2 Conditionsfor daring decision-making

What is needed in order to bring a daring idedéotéable and make sure that it survives the
process of decision-making from policy-proposahtplementation? The answers to this
guestion that were received in the interviews vgeoeiped in specific categories that describe
the conditions for daring decision making, foundrigure 2.

The figure is still provisional and needs furtheflection and research, but can form the basis
for further elaboration on best practises for daudecision-making processes in municipal
governments.

Figure 2: conditions for daring decision-making
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4.2.1 Person, plan process and players

The process of daring decision-making can be caiegbinto four key-elements. These
elements are closely interlinked. The first elemgmhe person that wants to implement the
daring idea. The second element is the plan inltits idea is described. The process from
policy proposal to implementation is in itself amgortant element. And the last element can
be found in the players that are in the process.cmditions for daring decision-making can
be identified accordingly.

One of the most important elements according twbtained data is the person
behind the daring decision. To make a daring decigou need excellent communicative
skills not only to inform and convince others of firoposed plans but also to listen and
understand the different viewpoints and interestdlparties (players, as they are called
here) involved.

In this light a second important skill can be idiged. In the interviews it was
emphasized that it is important to take action aoitjust talk about taking action. Therefore
the person behind the plan i.e. the administratestrtake the initiative in the process of
decision-making. A skilled administrator knows htmacooperate with different players in
the process and is strategic and adaptive to eiergtion, but always in such a way that it
brings him closer to the ultimate goal. These pigygge both in the political realm (the
municipal council, the provincial or national gonerent) as well as in society (market
parties, NGO’s and the public).

In order to be successful in this process, the agmator must be very well informed
on the subject of the daring decision. The propgded must also reflect this knowledge and
express a visionary and multi-dimensional stratégyording to the administrators in the
interviews it certainly helps when the person bélire plan can express a personal
involvement with the plan.

In the process of decision-making the administratitirbe confronted with many
players. In the confrontation with the public andsome extend the municipal council, in
which short-term and minority interests might doat@ the administrator must be able to
keep a long term perspective. As it was describella previous section, trust in the personal
capabilities and in the proposed policy as weth&sconfidence that the policy will
eventually receive public support, is very impottdn the light of building public support it
is essential to implement some small details ofpfle in an early stadium in order to show
the capability of achieving results.

Using the rules of the game in an attempt to imfieethe process of decision-making
in favor of the proposed policy is a necessary gkihe confrontation with the political
players in the process. In this confrontation ttieimistrator must build and use his network
both in society and in politics.

It needs to be emphasised that this initial figareolely based on the interviews with
reputedly daring municipal administrators. It isrésfore strongly focussed on the
administrator as an individual party who, togetivéh a policy proposal, is generating the
energy needed in such a process. With this, islacklescribe processes of daring decisions,
based on cooperation, group processes or othéiesrguich as market parties, NGO’s or
knowledge institutions, that take the initiativedahus can generate the energy that is needed.
Furthermore it says little of the relations betwéesndescribed categories and their mutual
influences. These relationships and the posséslitor generating the necessary energy in the
decision making process are, for the moment, pianadly marked by the arrows in the
figure.



5. The WaalWeedlde project

The new river management paradigm ‘room for thertitias become the basis for the latest
government proposals on river management poli@edar, possible solutions are searched
within the institutional domain of the water manangat authority. In case of the river Waal
these measures boil down to an integral lowerint@®fexisting groynes. This strictly
technical approach is effective in creating roomtfe river, but without any value for
landscape quality, which was also one of the nssnes of the new river policy.

The project ‘WaalWeelde’, initiated in the fall 2#06 by a small but visionary group,
uses an alternative approach which considers a mig#r set of options in a search for a
combination of safety measures, enhancement o$tape quality and economic activity.
The project creates a ‘transition arena’ (pradijoatganized in so-called ‘clusters’ of four
municipalities each) in which leaders of neighhgririverine municipalities are working
together with a wide range of different stakehaddsnd interest groups, ranging from nature
conservationists to real estate developers. Thesfscon public-private cooperation in
finding innovative solutions for water manageméiitese clusters are practically supported
in their activities by a team of facilitators areteive scientific support, for instance in the
form of calculations on the effects of plans onwer flow or information on strategies of
participation processes with the public.

The WaalWeelde approach is innovative in many @sp&ast of all because of its
focus on inter-municipal cooperation in creatingawative plans for river-management.
Clusters of neighboring municipalities that havg@story of ignoring or even competing with
each other are now working together, creating elsaboth alongside and across the river.

A strong focus is on economic drivers that canvadle budget constraints for
sustainable solutions, such as adaptive buildirfgpadplains, sand and clay excavation and
recreational functions. In these projects the lggsabetween safety, landscape quality and
economic activity can be combined.

In a search for innovative ideas, WaalWeelde aonsdrk with a bottom up
approach. Various stakeholders are being invitgditoin the process. Apart form this
selective deliberatignWaalWeelde tries to involve the public directiythe process. A
special focus here is on an experimemaf-selective deliberatiowith an interactive
internet forum that is used as a channel throughihformation about new ideas and
possible projects is spread and a public debatetabe pros and cons on these projects can
be held. In combinations with various public megsinthe internet-experiment aims to be an
extension of the transition-arena in order to imeahe electorate and council of the different
municipalities, in the process.

Furthermore, WaalWeelde is trying to facilitate noywal leaders in the pivotal
moment of conveying the ideas and visions of thadition-arena into the municipality. The
difficult task of providing information to other gees and discussions with opponents in the
municipal council as well as in society is necegsarcreate susceptibility for the
development of innovative ideas and the gaininigath public and political support. One of
the strategies here is the so-called council cenfsg in which the councils of different
municipalities are being invited to share in theaid and processes of the WaalWeelde
project.



6. Does this approach help fulfil the conditionsfor daring decision-making?

Before answering the question whether the WaalVeafbroach is helping to fulfil the
conditions for daring decision-making, first an oxew of the results of the project until now
is given. In the course of one year, WaalWeelderésislted in a multitude of ideas and plans
for spatial developments aimed at combining ‘roomthe river’ with spatial quality. These
plans were made on the local and regional levalénoperation of neighboring
municipalities, market parties and interest groamps have both long-term and short-term
characteristics. The aim is to implement and readizort term characteristics as soon as
possible, in order to create more public involvetraam possible support for the long-term
measures.

On the national level, a strong campaign in favidhe project has been initiated. The
Dutch government has been made aware of the pijecthe benefits it can have as an
alternative for the traditional technical approathe first steps have been taken in creating
policy opportunities in the field of national amdérnational rules and regulations that
connect local needs with supra-local demands andneandate local administrators to initiate
daring plans in the municipalities. Efforts arerfgemade to widen the possibilities for
exchange of flora and fauna throughout the compiéal-region in the light of the European
Nature-2000 policy. Other efforts are focused @nektending of the permits for
experimental building in floodplains from only axf@xperiment locations to the complete
floodplain area of all the participating municipis alongside the Waal.

With the first Council-Conference on the way anel development of new strategies
for using the interactive website as a public fortm first steps have been made in order to
involve the different municipalities in the process

Overviewing these results, one can easily conclbdiea lot has happened in one year.
Therefore it can be said that, although the outcanterate of success are at this time unclear,
the project WaalWeelde has a stimulating effegbolicy makers and policy making in the
area of water-management along the river Waal.

In a first effort to relate the conditions for dagidecision-making, as found in the
interviews with individual daring administratorsitvthe practical activities of WaalWeelde
in the last year, it appears that most efforts l@een focused on what can be found in figure
2 underPlan, ProcessandPlayers

As it was described above, WaalWeelde tries taterd@rough plans that are
complete, based on existing knowledge and have dstiort-term and long-term timeframe.
These different time-frames are used in an eftokid able to realize short-term
implementation as a part of the decision-makingess. Furthermore the project takes many
efforts in being communicative towards all the jgarin the process. In the efforts to create
the above mentioned policy opportunities the eldroénsing the rules is found. With this,
the networks in politics and society are being edsked.

When considering the model for conditions of dadegision-making it can be
concluded that the personal characteristics offigyres, in the case of the model this is the
public administrator, are of great importance. Realaly, WaalWeelde has shown very little
focus on these personal conditions, found in thdehm the first category. It is yet unclear
whether in a group process such as WaalWeeld&elisole necessarily falls upon the public
administrator, or can also be fulfilled by othdrattmay inspire the process. Although it is
hoped that this may be the case, energy and cgmaolblems may crop up.
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7. Discussion

Daring decision-making, in the case of the indiadeonunicipal administrator seems risky
business. The outcome of the policy-making protessclear, it is unknown if there is any
support, both in politics and in society and wiigertain if this support will eventually
develop. Based on this, daring decision-makingbmdefined, informally, as making
decisions whilst betting on future public- and pcéil support.

Looking at the quotes from the interviews describbdve, we can possibly deduct that public
administrators of the daring type argue that canwfa® in yourself and the proposed policy as
being truly representative of the people’s willthe best way to deal with this insecurity.

Based on the data obtained so far combined wittrétieal insights, a first attempt of
a more formal definition can be formulated, expigrthe philosophical definitions tie
general willand thewill of all, as they are found in the work of Rousseau (19&8his
Social Contract, Rousseau distinguishes betweegetheral will, being an intrinsic will in
society as a whole and in all its members, andvibef all which is the aggregation of all
individual needs. This distinction might also bearid in the conflicting relation of short-term
versus long-term perspectives in present day soam specifically with the problems of
river management. Although every individual citizeifl, to some extent, understand and
acknowledge the general will (e.g. in the form oétention area that increases the safety of
the river-area), he or she will not be able to ndéeisions based on this general will (some
individual's house might be located exactly in thisa). The task to make such decisions in a
democracy falls upon the democratically chosenesgmtatives of the people. Municipal
administrators must have the long term vision oheoito pursue the general will as
representative of the people, who are mostly prgued with the pursuit of their own short-
term, individual interests.

It is assumed in this paper that, in order to bangelement of daring democracy into
the municipal decision-making context which corsstboth representative and deliberative
elements, this long term vision (and in Roussetiiss: the representation of the general
will) is crucial.

Such a statement may raise various questions. owstance, does this relate to a
process such as WaalWeelde? Can we extend the foodelring decisions based on the
individual daring administrators that were intewve to the practice of WaalWeelde where
public administrators find themselves in a proa#ssaking plans together with many
parties? Is this transition arena, composed ouanbus stakeholders within society, a
possible representation of the general will? Ansbif who is responsible for making sure that
it does generate plans that strive to achieve ¢imel will? In order to answer these
important questions, further research and scierdébate on this matter is needed.
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