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Preface

The Netherlands is a highly urbanised country, situated in a fertile delta with a major export
industry in food and flowers. The resulting negative environmental externalities and new
consumer concerns like those about animal welfare as well as new demands from the general
public for quality recreational areas, health care and local food products are all forcing
agriculture to change. Today, the Dutch agri-food industry is facing the threefold challenge
to ensure continued profit for the producers; to offer quality products for the people; to
minimise pollution of the planet. To meet this challenge, the government has been calling
for a ‘transition towards sustainable agriculture’

Producers (farmers), processors (the agri-food industry), the retail sector and governments
are struggling to deal with this challenge. In the Netherlands, the government supports this
transition towards sustainable agriculture through its main policy instrument — research
and education. This book presents the expertise from at least five years of Dutch research
by scientists who have been actively working to promote the desired transition. Our aim has
been to collate the results of our experiments, to learn from them, to confront them with
existing theory, and to share them with a larger audience in order to foster learning about
transition. In 2007 the contributors to this book started a series of monthly meetings, called
‘professional conversations’ as a community of practice to learn from each others’ work and to
gain new insights by confronting practice with theory. This was the basis for an international
conference in 2008 in Wageningen (www.agricultureintransition.eu) and for this book.

Nearly all the papers have been extensively discussed by the group of contributors gathered
in these professional conversations. The discussions have also been used to improve the
papers. Most of the papers were presented in a joint poster session at the 2008 conference.
We chose the poster format to promote interaction and to balance out the contribution from
Wageningen UR.

We would like to thank Linda van Mosel (LEI Wageningen UR) for her management
assistance in organising the professional conversations and putting together this volume.
The production of the book would not have been possible without the skill and efficiency of
Mary Montanus, who corrected the English and subedited the manuscripts, thereby helping
the editors and authors to maintain the common format of the chapters. Thanks are also due
to the Dutch Ministry of Agriculture, Nature and Food Quality for their financial support for
this project through their Knowledge Base Fund.

We hope that the book not only furthers understanding about the transition towards
sustainability, but that it contributes towards international collaboration on transitions in

agriculture. To this end, we look forward to receiving feedback from our readers.

Krijn J. Poppe, Catherine ] A.M. Termeer and Maja Slingerland
Summer 2009, Wageningen UR
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Chapter 1
Introduction

Maja Slingerland and Rudy Rabbinge

1.1 Characteristics of Dutch agriculture: continous change

In the second half of the 19t century produce prices in Europe plummeted, causing an
agricultural crisis. This was partly a result of the import of cheap small grains from the New
World (USA). The reaction to this crisis differed in each European country (Koning, 2004).
The United Kingdom decided to liberalise and many farmers went bankrupt but found
employment in new industries created after the industrial revolution. The Germans and
French chose protection and closed their borders. The Dutch, already a trade nation, chose
neither complete protection, nor complete laissez faire. They found a third option consisting
of strengthening their competitive ability through land reform, stimulating cooperatives with
market power and very importantly stimulating knowledge and innovation through private-
public investment. During the last century this became the typical attitude and behaviour
of the various countries in Europe when crisis occurred. You could characterise Dutch
agriculture as being a sector that successfully exploits the constant dynamics of change to
improve its competitive power and in doing so, it makes the best possible use of knowledge
and innovation.

The focus on science, technology and innovation in the Netherlands has been and still is a
critical factor in the development and viability of agriculture. This reflects the Dutch vision
that dynamics and change should be seen as an opportunity and a challenge rather than as
a threat or an unneeded and undesired liability. This book builds further on this tradition. It
describes the changes that are possible and necessary to maintain agriculture as a powerful
and prosperous branch of the Dutch economy. In this book, we look at agriculture in its
broadest sense including the entire agro-food complex consisting of production, processing,
logistics and distribution, retail and consumers. The swift changes of the last few years require
an appropriate answer in developments that have taken place and need to take place in Dutch
agribusiness related activities. During the last three decades, this process of change, dynamics
and renewal has continued and a number of mega-trends (Rabbinge, 2001) can been discerned
which have characterised successful developments within the agro-food complex.

1. Economies of scale and technological innovations led to high efficiency in production per
hectare, per man hour and per unit of input (fertiliser, water) in crop production, and also
per animal and per unit of feed.

2. Agriculture changed from being a craft into an industry which was possible because
of technological developments and knowledge-intensive changes. Several forms of
production did not require much land anymore; intensive pig and poultry production
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takes place entirely in the barn, and flower and vegetable production largely takes place
in greenhouses. This intensive form of production is performed under highly controlled
environmental circumstances with high-tech self-regulating feedback systems for
temperature, humidity, light, disease and predator control, nutrient and water provision,
etc.

3. Chain organisation and management replaced individual buyer-seller transactions. At
chain level, the whole process from primary production to international trade is covered,
including quality control, processing, packaging, transport logistics, improving efficiency,
increasing end-users satisfaction and the scale allows for large investments in the private
sector.

4. The current globalisation fits nicely in the Dutch tradition of international exploration and
trade (related to international transport) and can therefore be seen as another opportunity.
Perhaps not an opportunity to sell primary produce (which can be produced more cheaply
where labour and land are less expensive) but an opportunity to sell Dutch technology,
logistics systems, seeds or value- added products worldwide.

5. Multiple goals now have to be served. Production and productivity alone are no longer
sufficient. In today’s world, agriculture also has to contribute to landscape, nature
conservation, environmental issues and an attractive rural area for the urbanised
population.

6. Food and feed have to promote health and have to respond to changing lifestyles.

7. The traditional linear knowledge model that functioned very well in the research-
extension-education triptych is now replaced by a more participatory, iterative knowledge
model with the buzzword ‘co-innovations!

These trends have considerable effect on the way farmers and other stakeholders in the agro-
food complex operate.

One important characteristic of Dutch farming has been its organisation and management
as family farms. This concept led to the conservation of a certain degree of diversity among
Dutch farming systems and also prevented extreme industrialisation with professional
managers and wage labour. However that characteristic is currently much less prominent in
most branches of Dutch agriculture. For example, professionalisation of management and a
high degree of technology can be found in glasshouse cultivation, flower bulb production,
dairy farming, etc. explaining the competitive power of these branches (Jacobs et al., 2005).
The lack of uniformity has been an asset as it has allowed for a diversity of adaptation
strategies to cope with new and complex issues that have required Dutch farming to change.

Until now we have discussed agriculture’s role as that of food and non-food producer
yet occupation (land use), planning, management and government of the rural area are
other possible entry points for involvement by agriculture. Rural land is not just there
for agricultural purposes. There are many other possible designations such as housing,
industry, conservation and infrastructure. In the past, the designation for rural areas in the
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Netherlands was mainly planned by national policy-makers. Clear examples are polders like
the ‘Flevopolder; the dikes and dams in the ‘delta works’ and, more recently, railway transport
infrastructure such as the High Speed Train line (TGV) and the ‘Betuwe line! On the other
hand, in the domain of nature conservation, initiators are mainly private individuals, NGOs
or agencies that either buy a property or manage a property on behalf of the state. The national
government, being responsible for compliance to international regulations, plays a role as
well and is responsible in particular for infrastructural needs such as the creation of networks
of natural conservation areas (Natura 2000 — EC, 2005). The national government regulates
environmental pollution and controls compliance to these regulations. Space designated
for housing, industry or nature is decided through negotiations between different levels of
formal government: national, provincial and local municipalities. The distribution of tasks
and decision-making powers between levels of government is dynamic and tends to change
over time. Civil organisations may take part in negotiations and discussions or even challenge
a government decision in court.

1.2 Challenges to agriculture: current demand for change

The Netherlands is a small country with a high population density. The level of urbanisation
is high. Cities are rigidly demarcated from the countryside, which traditionally belonged to
the farming communities and to a lesser extent served public functions (e.g. natural dunes
function as catchment areas for clean drinking water and as a security system against the sea;
natural conservation areas have a recreational function and sustain biodiversity). Continuous
population growth and urbanisation, increased standard of living and demand for housing,
all put pressure on the rural space. The global climate change discussions and international
treaties on biodiversity and reduction of emissions also drive an increased demand for space.
Add to that the claims of social welfare and luxury housing projects, industry, infrastructure,
leisure, water catchment, conservation, preservation of the national landscape heritage,
etc. and you have huge demands on the (limited) rural space. These functions compete for
resources (land, water) and it is not a given that agriculture will remain the major activity
outside the city. In view of the number of new functions and associated new players in the
rural areas, the role of agriculture in shaping and managing the landscape is once again
similar to what it was in the centuries before these changes began. Multifunctional land use
demands a combination of functions in and outside the agricultural production system and
requires new ways of governance at every level affecting rural areas.

The position of agriculture has also changed with respect to its relationship to society as
a whole. A shift took place from appreciation to criticism. Side-effects of over-intensive
production methods, such as pollution of ground water, residues of pesticides in the food chain
and epidemics within animal populations, have discredited agriculture despite its success in
food production and its contribution to the Dutch GDP. More recent debates about animal
welfare and about greenhouse gas emissions added to this negative picture. Agriculture lost
its license to produce and license to sell. To regain the license to operate agriculture needs to
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shift to more environmentally friendly production methods and to restore consumers’ trust
in the quality of its produce, for instance, by increased transparency and communication and
by providing the consumer with additional functions that are perceived as being positive.

Farmers do not only have to deal with Dutch laws and regulations but they also have to
conform to European directives that may impact the boundaries within which they have
to operate and that also tend to impact rural areas at large. A whole system of agricultural
incentives and levies exists and farmers need specific expertise to find the most profitable
way to deal with them. Another factor they have to consider is the international context
currently shaped by liberalisation and globalisation. Agricultural trade is increasingly
becoming a global activity which increases competition in consumer markets. Maintaining
and strengthening the agribusiness’ international position, both in a changing international
context and in the context of competing claims and social debate, requires new strategies and
approaches. The very successful, efficient production and trade of bulk foods by the Dutch
agro-food complex is currently being taken over in part by producers with lower labour
costs and land prices and with less strict environmental and social laws and regulations (e.g.
China) especially as transport to the market tends to become cheaper. To survive it might be
arelevant strategy for Dutch agriculture to adopt an approach aimed at added value targeting
specific international consumer groups. Agriculture must also accept that corporate social
responsibility has become a pre-condition for the license to produce. Sustainable production
methods, taking into account the planet and people as well as profit, have become a must for
the food industry (Cescau, 2007).

In summary, agriculture is challenged to:

1. find a good balance between economic, ecological and socio-cultural factors;

2. cope with social resistance to the dominant technical and economical rationality;

3. perform well within the complex governance circumstances reigning in the rural
area because of imposition of national, European and international laws, and of rules,
regulations and treaties for the different sectors which use the rural space;

4. position itself in a competitive way in the global market.

All these issues imply that there are many different players in the field in the agro-food
complex. When different functions and stakeholders meet in the rural area each brings its
own set of rules and regulations to comply with, its own visions for the future and its own
vested interests. Negotiation among these players for the scarce resources (land, water)
and harmonisation of the different rules and regulations into a feasible and legal system of
governance of the rural area is therefore a highly complex matter.

These challenges are not new, but they require more than ever before, that agriculture adjusts
to its new role and position in the rural area and the global market. Agriculture is challenged
to intertwine spatial, environmental and socio-economic values to deliver new services, to
contribute to spatial quality, vitality and liveability of the rural areas, and to develop new
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ways to compete through added value and intelligent logistics for agribusiness in the global
market. Such a transition requires not only technological innovation but also a change in the
knowledge infrastructure and adaptations within governance processes. It is a combination of
the appropriate hardware (technologies), software(socio-cultural traits) and organisational-
ware (institutions) that is required.

1.3 Change and transition

In 2001 the 4" National Environmental Policy Plan (NMP4) was released (VROM, 2001). In
this document the Dutch government formulated its objective that the Netherlands should
be a sustainable society within 30 years. The problems that need to be overcome, especially in
the environment, were perceived to be persistent and pernicious and not solvable simply by
incremental improvements or changes. The policy document (NMP4) mentions seven such
persistent problems: loss of biodiversity, climate change, overexploitation of natural resources,
threats to health, danger of external security, decrease of quality of living environment and
uncontrollable risks. To solve these problems and to reach the objective of a sustainable
society, (inter)national structural societal changes are needed, which are called transitions.
Based on scenarios for desired sustainable futures, the Dutch government proposed to
support and implement technological, economic and institutional changes which would lead
to transitions which promote sustainability. They formulated four specific transition areas:
* sustainable energy;

* sustainable use of biodiversity and natural resources;

* sustainable agriculture;

* sustainable mobility.

Transitions themselves are not new. Society has always been subject to constant change. In
the past, Dutch society successfully made the change from an agrarian society to an industrial
society and the importance of information technology in our current Dutch society can be seen
as a result of another transition process. These changes were only called transitions after the
fact and were not planned or managed by policy to become a transition. In fact the objectives
of these transitions were not determined beforehand, but the transitions and their directions
emerged as the result of ongoing developmental processes. What is new is that since 2001, the
Dutch government, has decided to develop policy deliberately aiming to promote transitions,
and they want to include ordinary citizens, private sector parties, knowledge institutions and
civic organisations in the process. From 2001 onwards transitions were not only planned in
advance but also had a predetermined direction: a sustainable society. One of these ‘planned’
transitions is the transition to sustainable agriculture (VROM, 2001).

1.4 Characteristics of transition
Development or change in time can be seen as linear and be defined separately for each

domain: technology development, knowledge development, economic growth, increase in
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wellbeing, etc. Development can also be seen as discontinuous or non-linear and as a product
of interaction between domains: co-evolution. It is theoretically possible to predict the future
inlinear development models by extrapolating trends in each domain — assuming business will
go on as usual. However the interplay of factors leads to co-evolution between domains and
occasionally to non-linearity or disruption of trends. An example of linear development is the
development of higher and stronger dikes, and a system of building more and more dams and
making them increasingly efficient to prevent water from flooding the land. An example of
co-evolution can be seen in the agricultural landscape: people and nature together have been
continuously shaping the rural area. Because of this, you can see large-scale mechanisation on
flat fertile soils where it is possible and viable to grow crops, which leads to monotonous large
fields with monocultures, while peat areas are more likely to be grazing land and marginal
areas and areas with steep slopes tend to end up as nature reserves. Non-linearity can take
place in a variety of domains separately or simultaneously. When non-linearity becomes
so important that it reshapes our society, we call it a transition. One example of a series of
changes is the energy transition: a change from wind energy (sailing, windmills), via wood
and coal for the steam engine, to fossil fuel to feed the combustion engine for transport and
to provide electricity for many functions in our society. Today, another transition appears to
be taking place from the fossil fuel-based to the bio-based economy, using biomass for fuel,
but also replacing other oil-based products such as chemical components in plastics, paint,
etc. Another transition is currently taking place in water management. As a consequence of
global climate change and because of human intervention in the countries where Dutch rivers
originate or flow through, the water levels in the rivers and in the sea will increase so much
that the Dutch won't be able to keep the water out simply by building progressively higher
dikes. A transition is needed from measures to exclude the water to water management
designs whereby we can safely live with the water. Instead of a sharp delineation between
water and land functions such as housing, grazing animals, etc., more emphasis has to be
on combining these two elements, e.g. floating houses. Similarly one can argue that Dutch
agriculture itself is going through a transition, providing biomass for the bio-based economy,
providing services to health care, nature conservation, etc.

Why do we call these relatively abrupt changes a transition? What are their characteristics?
Can transitions be understood? And, more importantly, can transitions be managed? There is
clearly a need for research on change processes — which can, potentially, be called transitions.

1.5 Research on transitions and change
Not all activities designed to promote a more sustainable society are dependent on transition
policy by the Dutch government. Different parties in society, including industry, have started

their own experiments and achieved their private innovations without being promoted or
supported by transition policy.
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The issues facing agriculture cover multiple domains and involve a multitude of formal and
informal institutions. In addition they combine processes that play in the short and long
term and at the interface of local, national and global levels. Coping with these issues or,
more importantly, trying to provide solutions to problems that arise in all these domains,
requires new paradigms, new technologies and new social structures. It also requires that
certain trends be disrupted and new avenues be explored. The dominating trend in Dutch
agriculture towards ever increasing efficiency in producing bulk products at low cost may
be complemented and perhaps even replaced in the future with the production of specialty
products for premium prices aimed at local urban consumers. The current trend to intensive
crop and animal production creating externalities such as pollution of the environment could
be changed in two possible directions: high technology-based agro-production parks or low
external input-based organic agriculture, both addressing a specific market. Yet modifying
farmers’ behaviour and reinforcing this new behaviour is not a solution in itself. Society needs
to change as well: consumer behaviour (price consciousness, product choices), retail (visibility
and appreciation of attributes of food items), laws and regulations (certification; environmental
impact assessment methods for enterprises combining industrial and agricultural functions),
logistics (organic separated from conventional), etc. This whole complex of interrelated
changes is called a transition and requires new technologies, new policies but also new
governance structures and institutional arrangements. Transitions involve new stakeholders
and require them to reassess their vision of their own role. Traditional system boundaries
creating clear distinctions between urban and rural areas, between water and land, between
industry and agricultural production, between policy makers and citizens, between scientists
as knowledge-creator and farmer as knowledge-applier will disappear. A combination of
functions and a combination of partners involved is needed to create a new society.

Given the complexity of the task ahead, the issues require expertise that not only looks at
technology but also at governance, acknowledging that technology is developed and used by
people. Furthermore, complex issues cannot be solved by one discipline alone. The nature of
training and research should therefore increasingly be interdisciplinary and trans-disciplinary.

Interdisciplinary activities aim to bridge the gap between disciplines and to go beyond
disciplinary boundaries. The object is to create new concepts and to advance scientific
knowledge, to increase insight into complex problems and to being able to provide
methodologies and options that better address complex issues. New combinations of
functions require new bridges to be built between scientific domains, e.g. agriculture and
chemistry (bio-based economy), agriculture and medical sciences (care and health farms)
and agriculture and pharmacy (neutrigenomics, new plant-based products for use in health
care, such as neutriceuticals) to name but a few.

Trans-disciplinary activities aim to bridge the gap between science and society. It is based on

the explicit acknowledgement that knowledge is not exclusive owned by scientists but also
by other parties in society. A trans-disciplinary approach claims that knowledge is generally
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co-created in interaction between different knowledge-holders. Instead of science looking at
the context of complex problems as a given and addressing just one aspect of this complexity
(the reductionist approach), science takes the complexity itself as a topic for research (holistic
approach) and/or participates in the context as one of the stakeholders.

Whereas new combinations between theory and practice lead to new insights, new
combinations between science and society lead to renewal of the knowledge infrastructure.
The emphasis on the knowledge system can be seen in the project plan launched in February
2003 called ‘Knowledge Network Transition Sustainable Agriculture’ (Stichting Innovatie
Netwerk Transitie Duurzame Landbouw, 2003).

Wageningen University and Research centre (Wageningen UR or WUR) is an essential part of
the knowledge structure that has traditionally provided training, research and policy advice
in the domains of agriculture, food and rural development. In view of the required change
in the domains that WUR covers, it has a role to play both in the content and process of
change. Realising that the traditional linear knowledge system — from fundamental to applied
research to knowledge transfer in education and extension — no longer applies, it has taken
up the challenge to develop a new role in the light of the transition process. To participate in
the complexity of the problems in agriculture and rural development and to contribute to the
transition process WUR will focus on demand-driven interdisciplinary and trans-disciplinary
approaches and engagement with stakeholders. Researchers somehow need to become part
of the knowledge creation and change process, and scientists can also research the learning
and change processes and reflect on them. To this end, Wageningen University has been
transformed into a so-called third generation University — a development that will be further
discussed in Chapter 3.

1.6 The rationale behind this book

Given the complexity of problems in the agro-food complex, and the rural sector as a whole,
and their importance for the future, they cannot be ignored by government, nor anyone
else involved. Not all activities which foster a more sustainable society are dependent on
transition policy by the Dutch government. Different parties in society, including industry,
have launched their own experiments and achieved commercial innovations without being
promoted or supported by transition policy. As we write, there are many projects struggling
with experiments and innovations that might contribute to this transition and at the same
time, a large number of scientists is trying to develop theories to explicate the complex
problems in transition in the above-mentioned domains. It is time to collate the results of
the experiments, to learn from them, to confront them with existing theory, and to share
them with a larger audience in order to foster learning about transition. This learning will be
based on past experiences, and progress in different disciplines particularly those disciplines
explicitly relating to transition theory. This book is an attempt to make a contribution to
that learning process. It will refer to existing literature on theories on transitions, learning,

20 Transitions towards sustainable agriculture and food chains in peri-urban areas



1. Introduction

change processes, institutional economy, (complex) system theory, innovation, governance,
monitoring and evaluation, etc. In Chapter 2 there will be an overview of these theories in
as far as they appear to contribute towards answering the question whether transitions can
be managed or not.

Theory and practice are both constantly evolving but not necessarily in interaction with each
other. This book aims to juxtapose the two, not only does it enrich and sharpen the current
theory, but it also looks at transitions in the field, offering theoretical insights which may
help to analyse the situation in practice, in order to jointly discern general principles that
would allow for more adequate performance in future situations. The confrontation of theory
and practice aims at mutual learning; to make an inventory of what is being achieved and to
provide a methodological underpinning for these achievements.

The main part of the book (from Chapter 4 onwards) particularly addresses the interaction
between practice and theory. Each chapter consists of 6 sections. A case is briefly introduced
in the first section, using a real life example. Then the case is abstracted to its main question/
problem or its transition task. In the following section a theory is introduced for two reasons:
either to allow analysis and deeper understanding of the question/problem or to provide
the legitimacy of an intervention(s) in the case. In the fourth section the case is revisited.
Depending on the choice in section three: it will be either reinterpreted based on the
presented theory which will then serve as a basis for future interventions, or else the theory-
based intervention will be evaluated. In the fifth section the lessons that were learned from
the theory for the case are highlighted. In the sixth section lessons gleaned from the theory
will be considered in their relevance to, and applicability in practice.

The authors of the individual chapters are either participants in a case in practice or proponents
of the theories. The authors first came together in evening meetings called ‘professional
conversations. During these ‘conversations’ the practitioner presented a case with emphasis
on what the practitioner thought to be the transition task in his particular project (15 minutes).
After the presentation, a theory was presented (30 minutes), followed by a discussion (45
minutes) in which the focus was not on analysing or solving the problems raised by the
case but on the contribution of the case to the theory. These ‘conversations’ have motivated
the practitioners to think of their cases as examples of transition experiments and, as such,
provided them with additional insights. At the same time, the theories needed to be explicit
about their usefulness for the transition processes in practice. The contributions stimulated
high quality discussions that were much appreciated by the participants. An additional effect
was that participants remained in contact with each other afterwards so that the interaction
went far beyond the organised evening ‘conversations’ This positive experience motivated
the group to invest in writing this book, aimed at integrating the lessons learned in a larger
framework and sharing their insights with potential readers. Researchers in transition issues
in other domains as well as in other countries are the potential audience for this book.
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The chapters of this book have been been loosely ordered from micro to macro. Chapter 2,
written by Art DeWulf and colleagues provides theoretical notions on transition management
and compares transition management to other approaches (economics, change management,
etc.). It is followed by a chapter written by Rudy Rabbinge and Maja Slingerland, on
Wageningen UR in transition towards becoming a third generation university. This describes
how the changes in public management and in agriculture have changed the governance of
the Dutch knowledge system. Our aim is to promote understanding of the background of the
changes going on in Dutch agriculture (as an extension of this chapter) and to understand
the working environment and rationale behind the approach of the authors of the different
papers in this book.

The first paper that confronts empirical cases with theory is presented in Chapter 4. Irini
Salverda and colleagues describe how individuals in rural development look to history to
organise themselves to cope with new challenges. The case is tested against the theory of new
institutional economics. Also very much at the micro level Rosalie van Dam and colleagues
describe the self-organisation of squatters in Amsterdam and home owners in an enclosed
community, using among others Castell’s network theory as a reference.

Next, are three papers dealing with learning processes as manifested in the farming community.
José Vogelezang and colleagues present the network programs in animal husbandry and test
them up against theories about knowledge and learning in innovations. Eelke Wielinga and
Floor Geerling-Eiff reflect on the same networks from an ecological point of view. Barbara
van Mierlo and Marlen Arkesteijn investigate the usefulness of participatory systems analysis
to promote learning.

Chapter 9, by Roel During and colleagues, takes the reader abroad, to the world of the
European Union’s Interreg programs. This is a fertile area for studying aspects of culture and
governance, using Luhman’s social system theory. In a multinational, but otherwise quite
different environment, Frances Fortuin and Onno Omta present a case study in the European
food industry. Using innovation theory they explore how the potential successfulness of
transition projects in such a setting can be improved.

With these chapters the focus has shifted from learning to planning. Frank Wijnands and
José Vogelezang describe in Chapter 11 two transition pathways for sustainable technology
development based on forecasting and backcasting. Bram Bos and Peter Groot-Koerkamp
describe how needs for improved animal welfare could be synthesised using methodological
design together with reflexive interactive design. Animal housing is a complex issue, but
developing agriculture in urban city design for a new city is probably even more complex.
Andries Visser and colleagues investigate whether the DEED framework is useful in
addressing this challenge. Another complex multi-stakeholder environment concerns the
control of animal diseases. Catherine Termeer and Geert van der Peet have choosen this topic
to reflect on change management and transition.
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The last five papers reflect on a more theoretical level on transitions and have, therefore, not
always the standard format of the previous chapters. Jim Woodhill presents the experiences
in developing countries with institutional learning. Jan Douwe van der Ploeg questions in his
essay the well known S-curve in transition theory. Martijn Duineveld and colleagues discuss
the neglect of power issues in transition research and therefore warn scientists to refrain from
prescriptive advice. Historian Pim Kooij digs into the past to show that transitions are not
unique to our time and that diverse transitions can be prevalent at the same time, together
influencing the lives of the people in a small village in a peri-urban area. Krijn Poppe focuses
on one of those types of transitions, the major technologies in society as reflected in industrial
waves, to reflect on the current economic credit crisis and questioning the usefulness of the
productivist/post-productivist dichotomy.

The last chapter of the book rounds off with a summary of what can be learned from the papers
in this book in terms of the transition towards sustainable agriculture in the Netherlands
and the contribution offered by the research system to that development. This includes an
explanation of the rationale behind the various transition activities that form the basis for
this book. The final section provides suggestions for further research.
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Chapter 2

Transition management for sustainability: towards a
multiple theory approach

Art E. Dewulf, Catherine J.A.M. Termeer, Renate A. Werkman, Gerard R.PJ. Breeman and
Krijn ]. Poppe

Abstract

Transition management, as a theory for directing structural societal changes towards
sustainability, has become a major topic for scientific research over the last years. In the
Netherlands, the concept of transitions was adopted by several governmental agencies
as one of the leading principles for ‘steering’ sustainable development. In this paper we
focus on the question of how transitions can be influenced or managed, in particular by
governmental actors. We will address this question by theoretically comparing transition
management theory to a number of related theories on change and intervention, from the
fields of economics, organisational change management, multi-actor collaboration, network
governance, policy agenda setting, social learning and adaptive management. From this
selective comparison, we argue that (1) these related theories put the managerial assumptions
of transition management into perspective, by adding other steering roles and leadership
mechanisms to the picture; and (2) transition management tries to overarch a lot of diversities
in one theory, while we suggest a multiple theory approach could be more useful for dealing
with the enormous challenge of sustainability.

Keywords: change theories, transition management, transition theory
2.1 Introduction

Transition and transition management (Kemp et al., 2007; Loorbach and Rotmans, 2006;
Rotmans et al., 2001) have become major topics in scientific research and policy practice
over the last years. Transitions are defined as a gradual process of change which transforms
the structural character of a societal domain (Rotmans et al., 2001). Transition management
aims at influencing the direction and pace of transitions towards a more sustainable society
(Loorbach and Rotmans, 2006). For more than 30 years environmental issues had been
discussed in different policy arenas, resulting in policy plans and many policy measures.
Progress under these earlier plans was considered insufficient to prevent environmental
degeneration let alone that they would promote sustainability. The growing recognition of
the inter-related nature of contemporary societal problems and the call for fresh approaches
and forms of governance has contributed to the rise of the concept of transition management
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(Shove and Walker, 2007). The recently burgeoning literature on transitions and the adoption
of transition management by government agencies, especially in the Netherlands, testifies
to the influence of this concept. In the Netherlands, where the concept has been developed,
transition management was used as one of the leading principles for ‘steering’ sustainable
development during the formulation of the Fourth National Environmental Policy Plan
in 2001 (Smith and Kern, 2007; Termeer, 2004). The National Environmental Policy Plan
project team initiated discussions about the desired steering philosophy, because the tools
to implement ambitious policies to foster sustainable development were lacking. Public
servants and scientists engaged in extensive discussions on current theoretical concepts.
Transition management (Rotmans et al., 2001) emerged as a promising concept and became
adopted as a guiding principle for public policy. As a result, transition teams were created in
four departments, including a transition team for sustainable agriculture at the ministry of
Agriculture, Nature and Food Quality (LNV). Although this transition team was disbanded
in 2005 (Aalders and Selnes, 2005), the concept of transition is still alive. The concept is no
longer restricted to the domain of policy making. In different places in society transition
proves to be an attractive concept for inducing sustainable development. Scholars and
practitioners have been developing different frameworks to steer or to facilitate transitions
towards a more sustainable future.

In this chapter we address the question if and how transitions can be managed or steered.
We analyse this question theoretically by discussing a range of related theories on social
change and intervention. In doing so, we avoid the trap of considering transition management
to be ‘the only model in town, and for exploring other social scientific, but also systemic
theories of change’ (Shove and Walker, 2007: 768). To clarify our point of reference about
transition management we start with summarising important aspects of transitions and
transition management, based on three core publications (Kemp et al., 2007; Loorbach and
Rotmans, 2006; Rotmans et al., 2001). In the second section we will discuss theories from the
fields of economics, organisational change management, multi-actor collaboration, network
governance, policy agenda setting and social learning, and the relation of these theories to
transition management. In the third section we systematically compare these theories by
presenting and discussing a table where key features of all treated theories are assessed.
Finally we formulate our conclusions regarding transition management as a theory for social
change and intervention.

2.1.1 Transitions

Basicassumption underlying the transition modelis the diagnosis that environmental problems
are not caused by clearly identifiable actors or factors but by failures of a systemic nature.
As most policy strategies are not able to tackle system failures they will lead to suboptimal
solutions (Kemp et al., 2007). ‘Sustainable development requires structural changes in social-
technical systems and wider societal change, in beliefs, values and governance that co-evolve
with technology changes’ (Kemp et al., 2007: 78). Transitions are linked to system innovations
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(Loorbach and Rotmans, 2006), which are much broader than just technological innovations
(because the current societal regime is supposed to change, cf. infra), and much more radical
than incremental system improvements (because the change involved is a transformation of
the system).

Transitions are defined as a gradual continuous process of change where the structural
character of a society (or complex subsystems of society) is transformed (Rotmans et al.,
2001). The co-evolution of a set of slow changes forms the undercurrent for a fundamental
change. Transition processes involve multiple actors within a societal subsystem and
fundamentally change both the structure of the system and the relations between the actors.
Historical examples include transport transitions from sail to steam ships or from horse to
car, and the energy transition from coal to gas.

The transition concept was inspired by the dynamics of demographic transitions (Rotmans
et al., 2001). These occur, for example, when improvements in hygiene and health care lead
to a falling death rate, while the birth rate only starts falling in a later phase. This results in a
significant population growth until the system stabilises at a low birth and death rate, yielding
the typical S-shaped curve.

Transitions are not linear processes, but involve a shift in the system from one dynamic

equilibrium to another equilibrium, over four consecutive phases (Loorbach and Rotmans,

2006; Rotmans et al., 2001), as shown in Figure 2.1:

* A pre-development phase of dynamic equilibrium, where there is very little visible change
at the systems level but a great deal of experimentation at the individual level.

Transitions
A

Stabilisation
Path 3

Path 2

Acceleration Path 1

Take-off

Pre-deve|opment\‘

Time

Figure 2.1. The four phases in transitions.
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* A take-off phase, where the process of change gets under way because the state of the
system begins to shift because of different reinforcing innovations or surprises.

* Anacceleration phase, where visible structural changes take place through an accumulation
of socio-cultural, economic, ecological, and institutional changes.

* A stabilisation phase, where the speed of social change decreases and a new dynamic
equilibrium is reached.

Borrowed from socio-technical systems literature, a distinction is made in transition
literature between micro, meso and macro levels, respectively referred to as niches, regimes
and landscapes (Loorbach and Rotmans, 2006; Rotmans et al., 2001):

¢ Atthe macro-level the landscape is determined by slow changes in material infrastructure,
political culture and coalitions, social values, worldviews and paradigms, the macro
economy, demography and the natural environment.

* Operating at the meso-level are the social norms, interests, rules and belief systems that
underlie companies; organisations’ and institutions’ strategies and political institutions’
policies. This level is called the regime level.

* Acting on the micro-level are individual actors, technologies and local practices — the
niche level.

At the niche level, variations and deviations from the existing regime can occur (e.g. new
technologies or social practices). The socio-technical regime often acts as an inhibiting factor
in the early stages of transition, reducing variety and deviations, but it can transform into an
enabling factor when a new socio-technical regime is forming and gaining momentum. The
landscape factors guide the flow of transitions but remain relatively unaffected themselves
(Rotmans et al., 2001). Figure 2.2 (Geels and Schot, 2007: 401) represents this process in
more detail.

Figure 2.2 illustrates the view that transitions involve the disintegration of an existing ongoing
socio-technical regime, seen as a configuration of industry, markets, policy, technology, science
and culture. Niche-innovations break into the existing regime, whose disintegration allows for
the emergence of a new configuration of elements, which is then stabilised into a new regime.

2.1.2 Transition management

A distinction can be made between two types of transitions (Loorbach and Rotmans, 2006):
evolutionary transitions, in which the outcome is not planned in a significant way; and goal-
oriented transitions, in which goals or visions or the end state guide the process. Although
most of the studied historical examples look like evolutionary transitions, the promise of this
whole transition approach lies in goal-oriented transitions or in the idea that transitions can
somehow be steered or managed.

The question is then: how can transitions be managed? Here’s a brief summary:

28 Transitions towards sustainable agriculture and food chains in peri-urban areas



2. Transition management for sustainability: towards a multiple theory approach

A

Socio-technical /—\_/’\_/V
|andscape /\_—/_\','
(exogenous

context) s\ Landscape developments ) P -
TN put pressure on existing regime, P
i which opens up, # New regime
1 creating windows 2 influences
I of opportunity for novelties. landscape.
Marketsuser -~ d
preferedes ? A ,’_.._
Socio- > ——r e
technical ~ [ndustry :Science ’ > =
regime o>

Policy = )
w@—p ] S~ &
! ) R \ -

TechAolagy

Socio-technical regirje isl'dynamically stable’.

On different dimensions there are ongoing processes. New configuration breaks through, aking

advantage of ‘window of opportunity’.
P! Adjustments occur in socio-technical regime.
1
! 1
1

'~ !

External influences dn n1iches Elements become aligned,
) ) y " bl / and stabilise in a dominant design.
(via expeciations and, nqtwor s)- Internal momentum increases
\ At :
v ) Xy
Vi 4 . el
. N ad |
Niche- kgt
R XAy >

innovations AL

/‘/' ¥ Small networks of actors support novelties on the basis of expectations and visions.
Learning processes take place on multiple dimensions (co-construction).
Efforts to link different elements in a seamless web.

> Time

Figure 2.2. Multi-level perspective on transitions (Geels and Schot, 2007).

Although transitions cannot be managed in terms of command and control, they
can be managed in terms of influencing and adjusting: a more subtle, evolutionary
way of steering. In other words, the direction and pace of transitions can be
influenced, even if not controlled directly. Transition management therefore aims
to better organise and coordinate transition processes at a societal level, and tries
to steer them into a sustainable direction’ (Loorbach and Rotmans, 2006: 5).

Transition management thus deliberately attempts to steer transitions towards a more
sustainable future. Three coordination mechanisms can be used to steer transitions (Loorbach

and Rotmans, 2006):
* markets: price mechanisms, individual product and service choices;
* plans: setting transition goals and policy strategies;

* institutions: development of transitions arenas, agendas and goals, fostering of networks

and learning processes.
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A core element of organising transition processes is the transition arena. Transition arenas
are ‘networks of innovators and visionaries that develop long-term visions and images that,
in turn, are the basis for the development of transition-agendas and transition-experiments,
involving growing numbers of actors’ (Loorbach and Rotmans, 2006). Facilitation at both the
process (learning, communication) and content level (feeding new information) is needed. A
transition manager is expected to bring the parties together, retain an overview and mediate
where necessary. Governmental actors can fulfil the function of transition manager, with
different roles in different transition phases. In the pre-development stage, for example, there
is a need to foster social experimentation and create support for a transition programme
(Loorbach and Rotmans, 2006), while in the acceleration phase there is a special need to
control the side-effects of large-scale applications of new technologies. The government
has both a content role (setting sustainability objectives) and a process role (‘stimulating
and organising the transition process, mobilising the social actors concerned, creating
opportunities and challenges for transition participants, and creating boundary conditions
within which the transition process can operate, Rotmans et al., 2001: 12). The government’s
role is thus manifold. On the one hand, state actors are called upon to steer the transition
whilst, on the other hand, they need to facilitate and evaluate procedures that mobilise and
engage actors.

With sustainability as the overall guiding principle, multiple transition visions are developed
in the transition arena. Multiple visions or transition images allow for diversity in the
short term, while convergence is sought on long-term ambitions. A selection of the most
innovative, promising and feasible multiple transition visions and images is only made
later in the transition process. Interim objectives (including content, process and learning
objectives) are set through back-casting from the long-term objectives. A concrete and joint
transition agenda should result from this, laying out problems, goals, actions and instruments
(Loorbach and Rotmans, 2006).

Transition-experiments with new technologies or social arrangements at the niche-level fulfil
a central role. These experiments are supposed to contribute to sustainability at the system
level and can be linked up with existing innovation efforts and other transition-experiments
in complementary ways. Arena participants and their networks play a crucial role in the
execution of experiments.

Learning is essential in transition management, in the form of learning-by-doing (developing
theoretical knowledge from practice) and doing-by-learning (development of practical
knowledge from theory). The expectations for transition management are high: ‘In our view,
transition management not only makes good sense but is also the only possible (and do-able)
way of achieving true sustainability benefits in the long term while maintaining short-term
diversity’ (Loorbach and Rotmans, 2006: 18).
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2.1.3 Transition management as a steering philosophy

Transition management is presented as a multilevel model of governance (Kemp et al., 2007:
78). It can be understood as goal-oriented modulation (Kemp et al., 2007): the modulation
of ongoing societal developments against a set of collectively chosen goals. When compared
to incrementalism on the one hand and long-term planning on the other hand, transition
management is presented as a combination of advantages of both types of approaches
(Kemp et al., 2007). It inserts a strategic element in incrementalism and makes planning
more adaptive (open with regard to outcomes) and participatory (open to stakeholders).
Table 2.1 (from Kemp et al., 2007) gives an overview of the distinguishing characteristics of
goal oriented modulation as compared to incrementalism and planning.

The resulting steering philosophy combines adaptation and anticipation. Anticipation (the
strength of planning) takes place by specifying desired futures and collectively choosing goals
and setting up strategic experiments. Adaptation (the strength of incrementalism) takes place
though the modulation of ongoing developments, learning, portfolios and re-evaluation
of goals. This overview positions transition management, as an example of goal-oriented
modulation, in the middle ground between incrementalism and planning. Although this is
a very useful comparison, we argue that this middle ground is actually a broad and varied
playing field. A range of other theories and approaches can be found between short-sighted
incrementalism and traditional blue-print planning. In the next sections we discuss a number
of theories of social change and intervention and compare them in order to create a more
detailed map of possibilities.

2.2 Transition management compared to other approaches

In this section we assess the claims of transition management about it being able to steer
societal change by contrasting it with other approaches. In this way we enter into the much
wider debate about systemic social change, which is only partially considered in transition
management theories (Shove and Walker, 2007). In each of the subsections, we will first
briefly summarise these theories. Attention will be paid to the analytical framework which
is used to conceptualise change and interventions, and the role of governmental actors or
change agents. Finally, we point out important differences and similarities with reference to
transition management.

We will discuss more general economics and organisational change management theories
as well as more specific theories on multi-actor collaboration, network governance,
policy agenda setting, social learning and adaptive management. In this overview, we are
necessarily selective. In the choice of which approaches would be discussed we opted for
theories that share some basic features with transition management, especially the focus on
change and innovation and their relevance for sustainability issues, but which diverge from
transition management in some other relevant respects. We will rely on a limited number of
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representative publications, because we are trying to capture the core ideas of these theories.
These are not always the most recent publications, because recent publications often involve
attempts to incorporate elements of different theories and combine them, thus providing a
less clear picture of the distinctive contributions of each theory.

2.2.1 Economics

Economics is the science which studies human behaviour as a relationship between ends and
scarce means that might have alternative uses (Robbins, 1935). In other words, economics
is about choice. It studies how people choose between alternative futures, but it is not about
the future itself!. This science can, however, sometimes help people to map economic aspects
of the future: how the inflation rate might develop, the exchange rate, the price of cereals?

Central in the economists’ thinking is that society’s pursuit of the highest maximum welfare
does not demand central planning, but is generally guaranteed automatically if individuals
pursue their own interests and follow their given preferences. This is the idea of the invisible
hand of the market that leads to optimal allocation of resources and wealth, as stated by
Adam Smith (1776). It also applies to innovations. In the so called induced innovation theory,
Hayami and Ruttan (1970) developed the idea that innovation focuses on bottlenecks. Take
the example of 19t century US agriculture. In those days agricultural land was abundant and
cheap and labour was scarce, innovation delivered machines to reduce the input of labour
to keep extensive agriculture going. At the same time, in Japan land was scarce and labour
abundant. Technology was developed to maximise intensive agriculture (irrigation, etc.).

The way people organise themselves is also a choice between alternatives that involve scarce
resources. Sometimes the market is the cheapest solution, in other cases it is the hierarchy of
an organisation (including a government). In a market solution it costs time to (self) organise
a group, to gather information, to negotiate a deal, to monitor its execution. Organisations
help to decrease transaction costs in cases where markets could be even more inefficient.
They are especially useful if contracts are incomplete or markets are imperfect (having
external effects). This is the field of economic organisation theory or institutional economics,
proposed by Coase (1937). Essential to economists’ thinking is that institutions change over
time, e.g. as transaction costs change due to technical or structural change (see Chapters 4
and 19 for more details).

The assumption that scarcity induces innovation and that institutions matter is shared by
both transition management and economic theory. Nevertheless, economists tend to be
sceptical about transition management. Economics is not meant as a tool for predicting the
future; its basic idea is that people know how to pursue their own preferences and interests,
and that the world progressively improves by catering for these preferences.

1 See Chapter 19 for long term business cycles.
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2.2.2 Organisational change management

Three schools of thought can be distinguished within the realm of organisational change
managment: planned change, organisational development and continuous change (Boonstra,
2004; Weick and Quinn, 1999). Planned change is a programmatic and top-down approach to
change. Dramatic and painful changes are often considered necessary to fulfil the (changing)
requirements of the organisation’s surroundings and to increasing economic value. Managers
and consultants take a rational approach: they analyse the surroundings, formulate goals,
develop a strategy, and then implement the change (Boonstra, 2004). Planned change may be
useful in stable and predictable situations where the problems are unambiguous. It is a form
of episodic change (Weick and Quinn, 1999) steered by top-down planning.

Organisational development (OD), in which members are involved in all phases of the change
process, is thought to be a more successful approach (Boonstra, 2004). OD has emerged
from the psychology field (Lewin, 1951) and criticises the command and control systems
in which organisations’ members are seen as lazy, self-centred and resistant to change. OD
focuses on helping organisations to create conditions that promote people’s learning capacity
to address specific problems or, more radically, to learn how to continuously transform and
renew themselves. It aims at a joint optimisation of organisational effectiveness and the
quality of working life (Cummings, 2004). In OD, many advanced techniques were developed
like: individual coaching and counselling, team development, conflict management, search
conferences, visioning, problem-solving in networks, multi-stakeholder dialogues, group
model building, methods to uncover underlying value conflicts, action learning etc. OD can
take the form of episodic change (e.g. a large-scale appreciative inquiry summit) or continuous
change (e.g. aimed at improving the continuous learning capacity of an organisation) (Seo et
al., 2004; Weick and Quinn, 1999).

The concept of continuous change can be understood as a third school of thought within
change management, developed as a possible new approach to change (Weick and Quinn,
1999). A description of continuous change is that of an ongoing process of adjustments to,
or experiments with, everyday contingencies, exceptions, opportunities, or unintended
consequences. The basic assumption is that all organisations have people somewhere who
are adjusting to changing environments. Small wins are important as each shift in practice
creates the conditions for further breakdowns and institutional change. Multiple change
agents become important for their ability to make sense of change dynamics that are already
under way. They recognise emergent change, make it more salient and reframe or redirect it
(Weick and Quinn, 1999).

It’s surprising that transition management literature does not explicitly refer to literature on
change management, as they share many dilemmas and concepts. The distinctions between
planned change, organisational development and continuous change has similarities with
the search to bridge the gap between top-down planning and bottom-up incrementalism in
transition management undertaken by Kemp ez al. (2007). Transition management literature
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combines elements of planned change, organisational development and continuous change
insights. We recognise features from planned change like: the content as main driver, the
focus on goals, the phased structure and the importance of a transition manager. Compared
to planned change approaches, transition management does not pay much attention to the
more painful interventions and the ambition to realise change in a scheduled timeframe.

We also recognise that OD’s fundamental belief that all members should be treated as equals
by management and be actively involved in change. Apart from techniques aimed at the
individual — like individual coaching and counselling — a lot of OD techniques are being
used and elaborated on in transition management. Transition management shares OD’s
continuous change view of the world, which sees it as continually in motion, and it also
shares its focus on people in the margin who are already adapting to new trends. As change
management mainly focuses on organisational change it confines itself to the organisations’
members instead of the huge array of actors that transition management has to cope with. It
also deals with a shorter time-horizon than transition management.

2.2.3 Multi-actor collaboration

Multi-actor collaboration theory (Gray, 1989; Huxham and Vangen, 2005) addresses
cooperation and negotiation between multiple interdependent actors in the context of a
‘wicked’ problem domain in which they all have a stake, like e.g. environmental pollution, city
regeneration or water management. Ouchi (1980) differentiates this concept from other kinds
of relationships like market or hierarchically regulated relationships. Gray (1989: 5) defines
collaboration as ‘a process through which parties who see different aspects of a problem can
constructively explore their differences and search for solutions that go beyond their own
limited vision of what is possible. Stakeholders include all individuals, groups or organisations
that are directly affected by or interested in actions taken by others to solve the problem. A
step-by-step process is proposed for collaboration initiatives, which includes: (1) problem
setting (culminating in a shared appreciation of the complex problem domain); (2) direction
setting (culminating in a negotiated agreement); and (3) implementation (culminating in
tangible actions and changes) as main phases.

Getting the necessary actors together and creating awareness of their interdependencies is
considered crucial for obtaining leverage to effectively deal with wicked problem domains.
One of the involved persons or organisations usually functions as a convener who brings the
parties together. Given that wicked problem domains usually defy unilateral intervention,
the convenor is very much dependent on other actors to bring about any change in the
collaboration or problem domain.

With multi-actor collaboration (Gray, 1989; Huxham and Vangen, 2005), transition
management shares a focus on multiple actors and on crossing the boundaries of different
policy domains or sectors. Both theories also coincide in their search for innovative solutions
based on the variety of knowledge and perspectives that the involved actors bring to the table.
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Transition management takes a more selective approach to involving actors by focusing on
innovators (niche players) and visionaries, whereas multi-actor collaboration theory would
deliberately try to get the ‘whole system in the room, involving those actors who oppose the
innovations championed by the visionaries as well. This reflects a different relative emphasis
on innovation versus negotiation in transition management and multi-actor collaboration
respectively. What gets more attention in multi-actor collaboration theory is the negotiated
nature of the framing of the problem domain itself (Dewulf et al., 2004). Defining the initial
idea that transition rather than stability should be strived for, setting sustainability as a broad
ultimate goal and defining the boundaries of the system to be changed are all potentially
contentious issues. Transition management also takes a longer term perspective (25 to 50
years) as the relevant time-frame for social change, while collaboration theory pragmatically
focuses on reaching an agreement and effectuating a change in a few years time.

Whereas multi-actor collaboration theory speaks of conveners with a precarious leadership
position, transition management assumes a presumably external (governmental) transition
manager who steers the transition from an overview position. Leadership in multi-actor
situations comes in different shapes: through leadership media such as structures, processes
and participants (Huxham and Vangen, 2000). Open versus closed membership structures,
for example, influence the development of the collaborative agenda. Specific work processes
(e.g. workshops versus formal meetings) influence the kind of people who are likely to take
prominent roles. Finally, any participant associated with a collaboration who has the power
and know-how to influence others may enact a leadership role. None of these leadership
media is wholly within the control of the members of a collaboration, echoing one of the
principles of the theory of collaborative advantage: assume that no one is in control and that
partners and environment are continually changing (Huxham and Vangen, 2005).

2.2.4 Network governance

Network governance refers to theories that take into account the interdependencies of public,
private and semi-private actors in self-organising networks (Klijn and Koppenjan, 2000).
The theoretical shift from ‘government’ to ‘governance’ indicates a shift from hierarchical
and well institutionalised forms of government towards less formalised, interactive forms of
governance in which state authority makes way for an appreciation of mutual interdependence
with different stakeholders. Core concepts are network management, self-governance,
deliberative policy making or stakeholder dialogues.

Rooted in the network approach to policy (Klijn and Koppenjan, 2000), network management
focuses on mediating and co-ordinating policy making in policy networks. Two types of
network management strategies can be distinguished: process management, focused on
improving the interaction between actors by seeking convergence of perceptions, creating
temporary organisational arrangements and managing conflict; and network constitution,
focused on changing the institutional characteristics of the network, by changing the actor
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constellation, changing the network rules or reframing ideas about the functioning and the
substantive problems of the network.

Governmental actors have multiple options when confronted with network-like situations
(Klijn and Koppenjan, 2000): (1) not joining in network games and trying to unilaterally
impose their ideas and goals; (2) co-operating as a partner in networks with other public,
semi-public and private actors; (3) taking up the role of process manager and facilitating
interaction processes in networks; or (4) taking up the role of network builder, for which
governments, with their special resources, are well suited.

Network governance shares with transition management a focus on less formalised, interactive
forms of governance. Network governance focuses primarily on actors who are already included
in policy networks, while transition management focuses on actors in innovative niches and
tries to use this marginal position to foster radical innovation. The network manager bears
some resemblance to the transition manager, but steering takes more varied forms in network
governance, ranging from network building over process management (Klijn and Koppenjan,
2000) to unilateral interventions in networks (De Bruijn, 2005), rather than the external
overarching position assumed by transition management. Network theory also pays more
attention to multiple, partially overlapping or disconnected, decision-making arenas and to
the different roles that governmental actors can take up (Klijn and Koppenjan, 2000; Termeer,
2007). As network theory has been developed within the domains of public management,
political aspects receive special attention such as the position of politicians in networks, the
use of power and the tensions between network governance and representative democracy.

2.2.5 Policy agenda setting

Theories of agenda-setting focus on the politics of attention for policy issues and the
concomitant punctuated-equilibrium dynamics of policy change. Punctuated-equilibrium
theory tries to explain the pattern of policy stability (or small incremental changes), which
are occasionally interrupted by abrupt major policy changes (True et al., 2007).

In times of stability this involves prioritising the ongoing policy. When priorities shift, big
policy changes may result. When a certain issue rises to the top of the policy agenda (e.g.
climate change), pressure on politicians to take action increases, new actors may be mobilised
and current policies attacked. Policy is executed by a small number of officials, experts
and stakeholders, working together in a small network of various (public) organisations;
sometimes referred to as a policy community. Usually, this community does not make major
policy changes and operates without much political interference. Agenda-setting theory
suggests that many policy domains attract minimal political attention because politicians
have a limited amount of time and resources and must set priorities. There can only be a few
issues that flow from ‘low politics’ to ‘high politics!
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Exogenous events, such as a crisis or a natural disaster, or an endogenous event, such as an
accounting scandal or a big organisational failure, can cause heightened media attention for
a specific issue. These events are focussing events which create windows of opportunities
for policy entrepreneurs to change policies. If certain issues rise to the top of the media
agenda, as climate change did when Al Gore presented his movie ‘An inconvenient truth,
pressure on politics increases to take action, and new actors may be mobilised to attack
current policies. The punctuation of the stable period is complete when the media reacts
to politicians, and politicians react to each other in an escalation of the issue, causing an
overkill of attention. Once the policy is changed, or other issues have captured the attention
of media and politics, the policy is likely to been drawn back into a new period of stability
and incremental adjustments.

The general outcome of much agenda-setting research is that the size of yearly policy changes
is not distributed normally, as one would expect when only incremental change takes place.
The changes conform rather to a leptokurtic distribution, i.e. with a relatively large number
of small changes, a relatively large number of big changes, and a relatively low number of
moderate changes. Punctuated equilibriums apply both to policy inputs (e.g. media coverage),
processes (e.g. congressional hearings) and outputs (e.g. laws and regulations), but outputs
deviate more from a normal distribution than inputs — e.g. media coverage adapts more rapidly
to a changing policy agenda than laws (Jones and Baumgartner, 2005; Jones et al., 2003).

Transition management and agenda-setting theory have some important features in
common. In agenda-setting theory, agendas are created in different places, such as in the
parliamentary arena, in expert meetings, through lobby activities, in formal and informal
meetings, and in the media; agendas also develop on various levels: on the national level,
the international or the local level. All the different meeting places in which agendas are
moulded are referred to as policy venues. They resemble the transition arenas, as described
above, albeit that the transitional arena focuses on the entire transition process, whereas the
policy venue is somewhat limited in its scope, focusing on the agenda stage only. However,
both theories are multi-level and multi-actor. Another important feature in agenda setting
theory is the concept of policy image, which bears some resemblance with the transition
image. A policy image refers to the way a problem is framed. It connects different concepts
and re-formulates the problem in such a way that the media and politicians take up the
issue. The policy entrepreneur, who connects a policy frame to his desired outcome and
is able to insert it into the right policy venue, is likely to turn matters to his advantage.
Furthermore, both approaches share the systemic ideas about non-linear changes in the form
of alternating punctuated equilibriums, although agenda setting theory suggests shorter
time frames for policy punctuations than transition management. Agenda setting theory
also stresses the largely unpredictable nature of punctuations, while transition management
somehow assumes that attention can remain focused on the transition issue for the duration
of an entire generation. However, both theories suggest an s-curve development of the actual
change. Finally, agenda setting theory focuses on policy entrepreneurs who take advantage of
windows of opportunity to achieve their individual goals, rather than on transition managers
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who keep a more distant stance from the actual transition, supervising and guiding the entire
process for a longer period of time.

2.2.6 Social learning

Social learning can be defined as learning through participatory systems such as groups,
networks, organisations and communities, in conditions which are new, unexpected,
uncertain, conflictive and hard to predict (Wildemeersch et al., 1998). In this perspective, four
processes are central to the concept of social learning: action (involving a tension between
deficit and competence, allowing for pro-activity), reflection (involving a tension between
distance and identification, allowing for double loop learning), communication (involving
a tension between unilateral and multilateral control) and cooperation (involving a tension
between consensus and dissent).

Social learning has to do with collective learning, whereby different community members or
stakeholders generate new knowledge, skills, confidence, resources, insights and perspectives
on which action can be based (Leeuwis, 2000). The emphasis is on joint situation and problem
analysis; on effective and open communication of stakeholder ideas and perspectives inspired
by Habermas’ theory of communicative action; and on the necessity of higher order learning
(e.g. double loop learning, cf. Argyris, 2004) to overcome conflicts of interest. This process of
social learning requires critical self-reflection, the development of participatory democratic
processes, and reflexive capabilities of individuals and societies (Pahl-Wostl, 2002).

Concretely, the following elements are deemed important in processes of social learning

(Pahl-Wostl, 2002: 400):

¢ the development of a shared problem perception in a group of actors, in particular when
the problem is largely ill defined;

¢ the building of trust as base for a critical self-reflection, which implies recognition of
individual mental frames and images and how they pertain to decision making;

¢ the recognition of mutual dependencies and interactions in the actor network;

¢ reflection on assumptions about the dynamics and cause-effect relationships in the system
to be managed;

¢ reflection on subjective valuation schemes;

* engagement in collective decision making and learning processes.

The facilitator plays a central role in processes of social learning. The implicit assumption
is that people do not communicate openly and effectively mainly because there is no one
to organise and facilitate such a process (Leeuwis, 2000). The facilitator is then a neutral
outsider whose prime concern is to enhance communication and learning, without steering
the content of the dialogue.

The importance of social learning has been stressed in a variety of fields, including rural
development, natural resources management, adult education and policy change. With
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respect to this last field social learning is understood, in contrast to government learning
among state officials, as learning in policy communities with the outcome of a policy paradigm
shift (Bennett and Howlett, 1992).

From a social learning perspective and, similarly, in transition management, change depends
to a large degree on what people learn, on the way this learning is the result of exchange
between a diverse group of societal actors and on the nature of that learning (double loop
rather than singleloop learning). While social learning theories stress the primary importance
of open communication and mutual understanding, transition management assumes a more
conflictive setting in which niche players ‘learn against the regime! While social learning
stresses the involvement of laymen and often disadvantaged groups in society, in transition
management learning appears to be more restricted to a highly educated avant-garde.

2.2.7 Adaptive management

Adaptive management can be defined as ‘a systematic process for improving management
policies and practices by learning from the outcomes of management strategies that
have already been implemented’ (Pahl-Wostl et al., 2007: 4). Originally developed as a
management approach for ecological systems, adaptive management has evolved into an
interdisciplinary field of research and action, often referred to as ‘adaptive governance of
social-ecological systems’ (Folke et al., 2005). Adaptive management assumes a world
that changes continuously in unpredictable directions. These changes can be gradual, but
abrupt or turbulent changes tend to become more prominent. In turbulent change episodes,
available experience and expertise often proves to be incomplete, consequences of action
are unclear and the future of the system is uncertain. Vulnerable ecosystems, for example,
can rapidly shift into undesired states and stop providing ecosystem services (like food or
scenery) to society. Similarly, social-ecological systems can lose their resilience to keep
fulfilling basic functions in conditions of change or disturbance. In this sense, adaptive
management pays attention to both ‘change as growth’ and ‘change as destruction’ The
panarchy concept (Gunderson and Holling, 2002) connects both aspects into one ¥-shaped
iterative cycle, consisting of exploitation, conservation, release and reorganisation phases.
The S-shaped curve of transition management can be read into this cycle as the exploitation
and conservation phases (the growth aspect of change).

Attempts at managing or steering have to take into account uncertainties and both gradual
and abrupt changes. Therefore, learning plays a central role in adaptive management, as a way
of keeping knowledge up to date with continuously changing conditions. Social networks and
social memory are considered important bases for building and maintaining the capacity to
learn (Folke et al., 2005). Combining different types of knowledge (scientific, professional,
experiential, indigenous, etc.) is an important feature of this learning. Learning is not a goal in
itself but serves to adapt management strategies and policies as changing conditions require.
As not all uncertainties can be ‘learned away, another focus in adaptive management is on
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devising measures or strategies that are robust (stay functional under a range of different
scenarios) or flexible (can be adjusted as needed or applied only when necessary). This
often requires some redundancy in the system, e.g. in the form of polycentric institutional
arrangements, with nested quasi-autonomous decision-making units operating at multiple
scales (Folke et al., 2005). To be able to mobilise and link the necessary actors and knowledge
quickly and effectively, bridging organisations (between scientists and policy makers,
between actors, between networks, between levels, ...) are suggested, as well as the creation
of conditions for self-organisation through enabling legislation and policies. Self-organised
local responses can foster active adaptation, even in crisis situations. In short, critical factors
for adaptive management include learning to live with change and uncertainty, combining
different types of knowledge for learning, creating the opportunity for self-organisation and
nurturing sources of resilience for renewal and reorganisation (Folke et al., 2005).

Leadership plays an important role in adaptive governance networks by providing key
functions, such as ‘building trust, making sense, managing conflict, linking actors, initiating
partnership among actor groups, compiling and generating knowledge, and mobilising broad
support for change’ (Folke et al., 2005: 451). Important as this leadership may be in steering
adaptive management, it does not involve a position like ‘adaptive manager’ Apart from leaders,
bridging organisations fulfil an important role in directing adaptive management efforts.

2.3 Comparing multiple approaches to social change and
intervention for sustainability

A search for theories implicitly or explicitly related to transition management results in
a whole range of paradigms, concepts, methods and tools. Of course, the overview is not
complete. The list of relevant theories could easily be expanded with concepts such as soft
systems theory, innovation literature, cultural theory or evolutionary economics amongst
others. Because transition management is both a field of research and a field of practice, it
will continue to grow and to develop as well.

Although at first glance the theories appear to share many insights they differ in underlying
assumptions, values and rationalities. As a result the practical applications of these approaches
will vary widely. We have adopted the ideas of De Caluwé and Vermaak (2004), who stress
the necessity of clarifying conceptual differences between approaches to change because
(1) it facilitates clearer communication between people involved, for example between
stakeholders, public actors and (action) researchers; (2) it helps create a more complete and
complex picture of transitions; (3) it provides a map of possible strategies to intervene; and
(4) it offers a tool for reflection to the people engaged in transition.

In Table 2.2 we compare the theories on a number of aspects (the columns of the table)

to summarise differences and similarities. The theories make different assumptions about
the nature of change: what is it that changes and in what direction. They variously focus on
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Table 2.2. Transition management compared to other change theories.

Nature of change Change trajectory Main actors
Transition Long term structural change S-shaped curve, with Regime players and niche
management  of a societal domain pre-development, take- players (innovators)
off, acceleration and Public authorities

stabilisation phases, over
the course of an entire

generation
Economics Change is a reflection of  Continuous, path Innovators, entrepreneurs
new scarcities dependent with shocks

from new technologies

Planned Changing technology, Short term programmed ~ Top managers, experts,
organisational  structure and culture of change, from one stable  employees
change organisation situation to a new stable

situation

Organisational Developing organisational  Episodic (a focused change Managers and

development human capital (learning  episode) or continuous organisation members,
and change capacity) (aimed continuous using their creativity and
learning and change experience
capacity)
Continuous Change is always already Numerous small All people in the centre and
organisational  happening, is continuous  adaptations cumulate and  in the margin of change
change and emergent amplify processes
Multi-actor Negotiated structuration  Stepwise exploration Representatives of
collaboration  of an under-organised negotiation and organisations having
problem domain implementation over a a stake in the problem
number of years domain
Network Change in policy and/or  Policy games in successive  Public and private actors
governance change in policy networks  rounds in policy networks  linked in networks,

supporting or hindering
policy strategies
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Relationship
between actors

Conflictive and
competitive in the
short term, shared
long term goal of
sustainability

Market exchange
(or hierarchy
within an
organisation)

Hierarchical
relations

Open to learning
and constructive
confrontation

Loosely coupled
relations

Interdependent,
conflictive/
collaborative

Sustainable
interdependencies
between actors,
engaged in
overlapping policy
networks

Steering/ Leading figures Role for

influencing government

Success

Creating transition
arenas, starting
transition
experiments

Niche
management

Prices that reflect
scarcities

(invisible hand)

Using power,
planning and
control, external
knowledge
and financial
incentives

Using advanced
tools for
mobilising
knowledge
and insights of
members

Recognising and
redirecting
change, reducing

blocks

Leadership through Convener

participants,
processes and
structures. No
one is in control

Providing incentives Network manager Partner, process

for co-operation,
process
management,
network
constitution

Transition manager Transition manager, More sustainable

Visionary creating support  societal domain
innovators and conditions
for a transition
programme
Entrepreneurs Correct market Highest maximum

with creative failures welfare, improved

destruction (externalities), set  income

changing the property rights
markets

Change manager, n.a. Organisation

assisted by functions as was
change experts designed in the
plan
Process driven n.a. Improving
facilitators effectiveness,

organisation
and quality of

working life
Multiple distributed n.a. Preventing
change agents exclusion
and blocked
adaptation

None, convener or Negotiated
participant agreement (win-
win) on the future
direction of a
problem domain

Win-win situations

Enriched chance

Oor process manager,

manager network builder  of policy

or staying out implementation

Democracy
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Table 2.2. Continued.

Nature of change Change trajectory Main actors
Policy agenda Change in policy input, Incremental changes Politicians, administrators,
setting theory  agenda and output punctuated by abrupt and  mediq, interest
large policy change organisations
Social learning Developing new Gradual increase of Societal actors
understanding in understanding, followed
interaction with other by change in actions
societal actors
Adaptive Adaptation to the changing Dealing with gradual and ~ Scientists, policy-makers,
governance conditions in social- abrupt changes through ~ ngo's
ecological systems close monitoring and
learning

change in a societal domain, change in policy, or the relation between both. Differences are
also apparent in assessing when change has occurred. Is it about changes in understandings,
networks, structures, technologies, policies, markets, problem domains or entire societal
domains? The change can be directed towards structuring an under-organised domain or on
changing existing structures. Transition management is among the more ambitious theories,
focusing on structural changes in an entire societal domain. Conceptualisations of the change
trajectories vary in their focus from short term to long term changes, and assumptions about
the continuous (change happens all the time) versus episodic (change comes in big shocks)
unfolding of change. Transition management focuses on long term changes (one or m