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Introduction

development brings complexity and uncertainty to the fore as key issues for

, Sustainability. Sustainability cannot be franslated into a blueprint or a

n_.,o.m:m.a. end state from which criteria can be derived and unambiguous deci-
sions taken to mﬁ. there. Instead, it should be understood as a specific kind

. of_problem fi. g that emphasises the interconnectedness of different
- problems and scales, as well as the long-term and indirect effects of actions
- that .__,.,m_m.ﬂ__.ﬁ.,.m..o.g,:. Societal discourse on mcmﬁm_sm_u::w:mmr_m:__mram the
- ambiguity of social goals, uncertainty about cause and effect relation

and Em feedback that occurs between steering activities and social Sc_“m
nological and ecological development. Sustainability calls for new H.om.am om

problem handling. These differ from the forms that are adequate for delim-

| - itable, aoom:ﬂ_uomwc_o.taogﬂdm that can be managed in a linear way. The
t; concept of sustainability has brought with it recognition of the limits of

rigid analysis and the inadequacy of policy approaches that aim at plan-

4, ning and achieving predetermined outcomes. .

. mmo_.: this perspective, sustainable development is more about the organ-
isation of processes than about particular outcomes, It is about the E.Mamm
of v_,dd_.mE treatment and the types of strategies that are applied to search
for solutions and bring about more robust paths of social and technological

améhon_:@:ﬂ. We set out .8 explote these new modes of societal problem
:.2_:59_,; under the heading of ‘reflexive governance’, ‘

.

REFLEXIVE GOVERNANCE

-Refiexive governance refers to the problem shaping societal develop-

ment in the light of the reflexivity of steering strategies — the phenomenon

that thinking and acting with respect to an object of Steering aiso affects

:_m mc_&nn_&i .w_,ﬁm.,@;\.M‘:Q_...ﬁ,.mﬂmm‘_\...mmeEnmoH.mcnw Emoisﬁmso_s%
#.nmomnow Hwo:m_mm bringing up new knowledge that shifts policy objectives
or subsidies increasing the lobbying power of supported industries and
thereby changing political force fields. Reflexive governance thus implie
that one calls into question the foundations of governance itself, that mmﬁzﬂw
,NA.EOMEM“ %_.momnmm and institutions by which societal Qm&_ovswoi is wof
M MM a.mw“é _M.:m; one envisions alternatives and reinvents and shapes those
>m.m=mmmm8a. by Beck’s notion of reflexive modernisation (Beck 1994,
Beck et m_.. 2003), the reflexivity of governance also includes the possibilit _
.:Em certain governance patterns undermine themselves by inducing chan mum\
in m.:n world that then affect their own working. Rationalist problem mo?mH .
(being central to modernity and past and present governance) under Omm
change to deal with problems overlooked in past problem solving, mﬁ is

Sustainability and reflexive governance

easy to understand why this is so. Rationalist problem solving depends on
both the analysis of system dynamics to predict the effects of alternative
options and the precise definition of goals and assessment of options to
determine which is the best to be implemented through powerful interven-
tions and sophisticated control systems. This kind of problem solving seeks
to eliminate uncertainty, ambivalence and interference from uncontrolled
influences. Using this approach, it was possible to achieve tremendous
technological developments, sophisticated patterns of social regulation
and- high economic efficiency of production. The trick is simple: to decide
and act rationally, one needs to isolate discrete dimensions of complex
reality, that is, to select relevant elements, express cause and effect in
finear form, establish the priotity of goals and assign responsibilities. This
pattern of productive reduction of complexity orchestrates modern science,
technology development, bureaucratic organisation, project management,
policy making and broader patterns of social organisation such as the
differentiation of functional subsystems for economics, law, science, polit-
ics and so on (sce Luhmann 1990; Schimank 1996; Mayntz 1999). This
problem-solving approach yields tremendous power because it constructs a
multitude of specialised perspectives, enabling more precise targeting of
purposes, concentration of action capacities and control over processes
within the system boundaries thus defined (Schimank 1988). At the same
time, however, this kind of problem solving leads relentlessty to upintended
consequences (Ddrner 1989; Bohret 1990). The more problem solving is
disengaged from the full, messy, intermingled natural reality and oriented
towards the worlds of specialists, the larger is the share of interdependencies
and dimensions of embeddedness ignored in the development and imple-

mentation of supposed solutions. The more evasive such problem solving is, '

the more effective it becomes with respect to particular instrumental pur-
poses and the stronger the impacts of unintended consequences become.
These impacts are percejved either as ‘externalities’, from the perspective
of other specialised problem orientations or, from the problem solver’s own
perspective, as ‘side-effects’ or ‘repercussions’. Examples include interfer-
ence between different policy or corporate departments — such as transport
and environment or R&D and marketing — as well as traffic congestion,
technological risks, environmental problems and individualisation as
results of industrialisation. These unintended consequences Cause new,
often more severe problems that are more difficult to handle because they
require_setting aside specialised problem solving. These can be called
second-order problems (Jahn and Wehling 1998). Sustainability is one, if

not the main second-order problem of modernist pr ,EnB.moEim. Second-
order problems work successively to_disrupt, the structure of modernist
problem solving because to grasp them —to reconstruct them cogpitively, to
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8 . Introduction

.wnmns.om._ .:;E:nnm of reflexive governance can be found in different parts
E__ sciety —in general ways of producing knowledge and Emw_sm_uo:ozm:a
n production-consumpltion systems such as energy and agriculture, They
can also be found at different levels of problem treatment — from Em man-
agement of an individual organisation to networks and sectors and up to the
glo c.m_ level. Governance practices within these different contexts follow
_u.o.:.:.o:.::. streams of historical development and are usually discussed
within the framework of professional concepts and language. Similarities
are Eﬂ.m.moan noteasily recognised. One concern of this book is to developa
perspective in which the similarities and linkages between these mvvnomomnm.
_uan.oEe szu_.w. This will help us to take stock of governance innovations in
various practice areas that reflexively deal with the complexity and ambiva-
_m.:oo _.arﬁ.m:ﬁ in sustainable development, to compare the conditions and
Eﬁﬂ;o& paths from which they have emerged and to enable mutual learn-
Ing 1 terms of concepts and practlical experience. Finally, an integrated
review of reflexive governance innovations helps to m?w::um debate about
the usefulness of the concept of sustainability from immediate outcomes to

more hidden process innovations and ways of structuring and ‘handling’
problems. Even if their effects are of a more diffuse and long-term nature
E.mw m_”.o:E not be overlooked in assessing what has come out of the mcmu
E:EE:Q.S&SE and in discussing strategies to develop its potential

To omm,&:m: a common frame of reference for diverse kinds of mm:_nn-
nance :.Ecﬁ&ns for sustainability, we elaborate some ,m:.m_;mmmo corner-
stones of the concept of reflexive governance. We do this _u.w._.man aamm_sm a
broad sn:on of governance as the patterns of processes by which society
handles its problems and shapes.its own transformation. We then discuss
the mhao__mo problems of governance for sustainable development along
Em &Em_iosm of systems analysis in the light of complexity, goal formau-
lation in E.m light of the ambiguity of sustainability and strategy imple-
E.msmmmo: n the light of distributed control. In the course of this
discussion, we derive cornerstone strategies that help to identify adequate
WHYS .ow ._:Ea::m governance problems of sustainable development. A
compilation of these strategies represents a practically-oriented framework
of reflexive governance that can serve as a common reference for the diverse
conceptual aspects and practical instances discussed in the remaining chap-
ters of the book.

Governance as Problem Handling

In this volume, we use the term ‘governance’ to describe the characteristic
processes by which society defines and handles its problems. In this.general
s about the self-steering of society.

Sustainability and reflexive governance 9

Problem handling and self-steering, however, do not imply that gover-
nance is a linear process that follows a plan or is controlied by a specific
actor or group of actors. Rather, governance is understood as the result of
the interaction of many. actors who have their own particular problems,
define goals and follow strategies to achieve them. Governance therefore
also involves conflicting interests and struggle for dominance. From these
interactions, however, certain patterns emerge, including national policy
styles, regulatory arrangements, forms of organisational management and
the structures of sectoral networks. These patterns display the specific ways
in which social entities are governed. They comprise processes by which}
collective problems are defined and analysed, processes by which goals and !
assessments of solutions are formulated and processes in which action !
strategies are coordinated. We use the term governance to describe the’
process of societal problem handling that comprises these three dimen-
sions. As such, governance takes place in coupled and overlapping arenas
of interaction: in research and science, public discourse, companies, policy
making and other venues. To understand how specific patterns of social
change come about or to assess the performance of problem handling, itis
important to take into account interdependencies across various arenas of -

EOVErnance.

System Analysis and Q.u:%_mxmq

A principal feature of the problems contronting sustainable development
is that the systemic inierconnections to which these problems refer are enoz-
mously complex. With the exception of quite narrowly delined disciplinary
or professional situations, the problems of sustainable development cannot
be grasped by means of simple models. Sustainable development focuses
the long-term dynamics of particular forms of social organisation within a
global context. Even single companies or local communifies consist of a
large number of very different clements of a social, technological or eco-
fogical nature. They contain subsystems or are themselves differentiated at
various levels of organisation. The unfolding of processes within thesc
structures — even more so the change of the structural configuration itself —
is thus not sufficiently grasped by models that have only a few independent
and dependent variables and assume clearly-defined, linear relationships of
cause and effect. The understanding, explanation and analysis of the

E.,@Eﬂs%mcmﬁmﬁgn.@ﬂ_m.._.@mg_ﬁ,ﬁ,_;m%8m%_o_u_oaa,ﬁ%
With sustainability problems it is difficult to isolate a unique cause or to
predict the effects, both desired and undesired, of a particular intervention
(Funtowicz et al. 1998). Three specific features associated with the co-

plexity of sustainable development problems are discussed in the next three
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Introduction

Mmhr %ﬂmmwmwwmw Pvﬁﬂww%wwﬁ_wmwom_ _@m:.mmoﬂ.EEE:. we face fundamental
mﬁsm (see Dobuzinskis Gwm” mﬁmmmw_mwmwww:\mi_o:m O management deci-
. H:m only way ‘out” of this dilemma is to remain within it — but to do so
mwwmﬂwc“_w cmnur:pmﬁwo ooﬂswm,_pw M_HMGEE..EEWVG be a high degree of ignorance
| uncerta co ed to societal action within socio-ecological
Mﬂﬂ‘mnﬁwnw%:mw“gwﬁm consequences will vn.h.m_.mﬁ because no oo:G_MﬂM%MM
and exact 1 oacmz :OH .%.a .?‘mﬁ,:ocos of socio-ecological dynamics is possi-
ot \ ~m gm :.u”__.uﬁ.ﬁp. ﬁm_.ozmr. the scale and depth of human inter-
on, a high probability of unintended consequences needs to b
assumed as an essential condition of problem-solving strategi m: s
45:5 mean that ignorance and uncertainty are actively dealt sm%m _sm‘
n:‘HEJ_. vn_sm denied by _u._.m.me:&sm,oo?c_w&,,wno&.&mm and the.e .,H..__..,mrm o
best solutions’ (Walker et al. 2001). o e exsience of
E.%EMM”MMM:_.MMMMMM_Q_.UM_ _o... E.m adeguate ﬂmmﬁu_ﬁ_: of sustainability
AR mwa “ MMMM_MNO Nw%pﬂmn of ::ﬁﬁi uncertainty about
institutional and technological mﬁ.coﬁcmawm_m ,_HMMM;M% MM MMmém: mM mww._,u,:_w .mu.
error and _ommbmsm. This process necessitates the o%mo_ww fo HMMv%“M MM
“MMx_uaonaa.o.mmna WEQ develo _u.EmEm. Strategies should feature mxvm_.:d.o_:-
: n, monitoring and evaluation so that they may respond systematicall
to new experiences, altered interpretations and changed circumstances ’

Path dependency
MMWMMMHM%HMHQ being F.E.Hu_.n&nﬁzn. socto-ecological developments and the
ecls. mnan activity within them feed into a conti
Dects. of h . ontinuous process of
Mm m_m_\wch mnw M:mﬁmam. These ongoing transformations are sometimes more
..:m:u_a. .: den in the cmnwmh.ﬁ.:_zm of system structures, and sometimes more
v as in .:5 overthrowing of established patterns. Increasingly, it is
[ o B v 1 ¥ A} ;
h 5..5.%:5@ that mg_vm.m world development - including its ecological
4 _.sn_.g.m_o,_.ﬂ —even when it is not the intention to do so. The global climate
m,on_ c,_.oEE.o:H .me.dEm. Deep-rooted changes associated with modernisa-
£ _H cm%aoﬁ be attributed to particular policies or other strategies. [nstead
,__‘._.m..g._...m nanges are _E..,o.:m_: about as the aggregate and long-term effect om.
“,. M_Wcmcw& daily practices in production, consumption and political regu-
_‘w ; M”M (Rip and H_N&_Eu__oo@. Metaphorically speaking, one could say that
re socto-ecological system structures grow behind
chin ack [

actors who create them. * ‘ Ea go_wm of the
,.. H: _Emm_ oomm_#ﬁ:m,.?.o.oomm of development, pattetns emerge in which
§ o”wa values and Emﬁ.ﬁ::m:mu technology and ecological systems become
ﬂoﬂ ohﬁosao:_r _.uom;E.n feedback may occur between developments in
ecimology, corporate organisation, regulation, consumption habits and
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ecological factors. This response feads to a mutual stabilisation of the
various efements within a given socio-ecological regime {(compare the
notion ol regime in Kemp 1994). In addition to stabilisation, positive feed-
back can also give rise to structural dynamics that give regions or key indus-
trial sectors a “life of their-own’ beyond the control of any single actor.
Initially minor changes and marginal developments may evolve into
massive structural configurations that then restrict the variety of directions
open to future changes. The cognitive, institutional, technical and eco-
nomic patterns thus established become a selection environment {or innov-
ations and future change. In this way, socio-ecological transformation is
path dependent. Future developments are influenced, enabled and con-
strained by structures that have grown out of particular historical develop-
ments. Both the fossil fucl-based electricity system and the individual
transport-based mobility system are examples of such path dependency.
Even the renewable energy component within the electricity system can be
seen as a regime developing according to its own path dependency.
Path dependency 1mposes severe constraints on the transformations
needed. to. achieve sustainability. Because certain social and technological
functions must be maintained, revolutionary disruptions are to be avoided.
This means that even when an extreme hazard of certain regimes become
apparent —as is now the case with greenhouse gas emissions from fossil-fuel
electricity generation — it takes great effort, much time and high costs to
work against the dynamics of system development and shiftit to a different
trajectory. Though some sophisticated strategies are being developed to
counteract these rigidities and to induce and modulate system innovations
or regime shifts systematically, the prospects for success remain uncertain.
For some problems, long lead times of as much as 50 years may simply be
(00 long to motivate change. This underscores the importance of shaping
new technologies, social practices and institutional arrangements at an
early stage of their development while they are still malleable. Later they
may become stabilised through manifold interconnections within their con-
texts. It remains a dilemma that at this early stage impacts are not known F
yet and cannot always be predicted {Collingridge 1980). However, some;-
alternative paths of [uture development and possible impacts can be antici- |
pated using methods such as scenario forecasting.

Sustainable development therefore requives careful anticipation of the
long-term systemic effects of ongoing actions and developments and
assessment of the resulting paths. Due to the complex dynamics of socio-
ecological transformation, development pdths cannot be predicted with
certainty. Rather, anticipation refers to an explorative evaluation of alter-
pative development paths that may be spurred by the actions that are
taken today. Such actions should take into account various possible future
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need to be carried out for specific assessment situations. The broad partici-
pation of affected societal actors in the process of goal formulation is
necessary, because their values and respective perception of problems con-
stitutes a basic condition of sustainable social development.

Strategy Development and Distributed Influence

A third feature of shaping sustainable transformation is related to the
implementation of sirategies. Even if certain knowledge about socio-
ecological systems, clear goals and defined conditions for sustainability
could be taken as given, specific difficulties with implementation must still
be addressed. These refer to the distribution of capacities to influence the
direction of socio-ecological transformation. Those capacities are at the dis-
posal of a broad range of actors. Societal development is not steered from
a single point, but from the interaction of state actors and interest Sroups,
producers and consumers, scientists and the media, just to name a few, To
influence long-term societa) change, it is necessary to coordinate the actions

. of various actors at different places along the lines of collective strategies.

The fact that influence is dispersed is a general characteristic of govern-
ance in modetn societies rather than an exclusive property of sustainabil-
ity problems. There is a growing awareness of this, which is evident in the
shift, with regard to societal management, from government to governance
(Kooiman 1993; Rhodes [996). The capacity to influence societal change is
distributed between different governance levels, for example, the nation
state and the EU, different functional domains — such as preduction, con-
sumption and political regulation — and between different actors within
these domains (Schneider and Kenis 1996: Mayntz 1998; Kohler-Koch and
Eising 1999). Public officials are only one type of actors among several,
although they are equipped with democtatic legitimacy as a special source
of power. Moreover, the competencies of the state are fragmented into dis-
parate bodies such as governmental departments, regulatory agencies,
political parties and so on that often have different positions on issues con-
cerning sustainable development. These conditions have to be taken as a
starting point for strategy formulation and implementation. Of course,
differences among governance situations do exist with respect to the extent
to which resources for control are dispersed and whether one actor, such
as the head of government, or a small coalition of actors, hold sufficient
power to make other actors follow a collective strategy. Generally, however,
the coordiriation of different actors’ strategies cannot be taken for granted,
but it needs to be asserted anew for each specific problem.

Control capacities regarding problems of sustainable development are,
in general, particularly widely distributed because they touch upon the

R T s S LN S = _—
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fundamental institutional and technological structures o.#, _somm.p._.u society.
Structural innovations are highly contingent upon a multitude of _.mo_“op.m E.
the hands of many dilferent actors — more so than governance processes
that take place within established structural _,,—.Ednéﬂ._«.m. o

There are no established, overarching ooEnmmm:o_mm and _u._.onnaf.ﬁ.wm .ﬁo_
m:wm;m structural, ‘governance of governance n__.E_.Hmo. H_...ﬁw._m.wmow mation
thus Nvumm_.m tohappenuncontrolled asaresult of am.& _:.ﬁw_..mﬁ._,osm a@@oj
consumers, producers, policy malkers, researchers, _c:_”sm:mﬁm and various
other actors. Actors involved in shaping socio-ecological :.mzmmo_é,m:.o_‘ﬂ
follow their own vital interests, partly in cooperation and Hum_.:u.\ in oonmmom.
And they each have power over specific resources to enforce .:5:. m:mﬁm_mw.
Transformation, ultimately, results from the intended E&.c_:_:ﬁsana effects
of these fuzzy interactions. In contrast to .so_.Em_u. ﬁo:n,u\ arenas mcc.: as
health or energy, the governance of transformation Is :oﬁ.Ew:e:ﬁo:m_ann_..
This is also the case for informal policy networks in which all important
actors work towards a collective strategy for sustainable Loé_ocamsr

- Distributed control capacities thus have to be taken into account Ew.m_:
devising strategies for sustainable development. In shaping mon_o-ooﬁ.&cm_nnﬂ
transformation, it is necessary to coordinate rn.ﬁ.omo:.mo:w actors. Suc
coordination cannot rely on institutionalised Eo_.mnn_:mm., but must take
place in networks in which the perception of problems, :8.58_.85 and m_.ﬁ
practical knowledge of the various stakeholders become linked together in
processes of interactive strategy development.

STRATEGY ELEMENTS OF REFLEXIVE
GOVERNANCE | :

The basic problems of shaping m:mE:E_Eo n_ma._amo pment _Eé_._umo:. Mm E.:_:.aa
in the preceding paragraphs. From that discussion o.a the _.nm::.._smn_._ n:H sww
for system analysis, goal formulation and mﬁ.ﬁmm« im En_dam_‘mzw:. we hav .
derived and” briefly discussed particular_ requirements for mrmﬁ.m_mm. .o
reflexive governance. Compiled into a mﬁ.m:wm:.“ framework, 9..9% require-
ments can be taken as a reference for n:mo:mm:.ﬁ governance mnovations
needed for sustainable development. Table 1.1 gives an overview.

Integrated (Transdisciplinary) Knowledge Production

Sustainability E.oc_a:a require- :immﬂ.mﬂoa. coneepts. mm:n.m Em E.%EE.:
of sustainable development is one of :s:.:nmam,a, m_an-nm.moa.. n:._ .anw
perspectives that specialise in particular aspects of H_Jn.éc:a. Mjo: nmw %mmo
nomics, politics, culture, technology and ccology need to work toge
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20 . . Introduction

viability of socio-ccological systems. Involved risk assessmens and trade-
offs of values cannot be decided. scientifically but only ::.o:.mﬁ social dis-
course or. political decisions. Moreover, values may change in the course of
transformation processes. Sustainability goals thus constitute ambiguous
and moving targets. This needs to be taken into account in participatory
processes for formulating sustainability goals. Goals need to be revised
regularly to adapt to changing values and ﬁa_rmﬁcosm& . UEEmEmB the
course of transformation. - |

Interactive Strategy Development

.mocmo-@m&ommo& transformation is an outcome of social interactions. These
interactions cul across institutionalised policy fields and functional
aoE.mE_v. such as production, consumption, regulation, research or the
Enn:w.. A broad range of heterogeneous actors is involved who follow their
own interests and have control over specific resources of influence.
Government and other public actors are only one type of actor among
many, although they are equipped with political legitimacy as a special
souwrce of influence. To shape trapsformation processes, diverse actions
have to be aligned in a collective strategy. Strategies therefore have to be
developed in interaction with relevant stakcholders to integrate their know-
how and resources and assure support for implementation.

REFLEXIVE GOVERNANCE IN DISCUSSION —
OVERVIEW OF THE CHAPTERS

>._ﬁ the beginning of this chapter, we claimed that reflexive governance pro-
vides a framework that can connect various concepts and practices of gov-
ernance for sustainable development. We also stated the hypothesis that
many recent governance innovations, which can be described and analysed
i.:.r respect 1o the framework of reflexive governance, are related to the
discourse of sustainable development and can be considered a practical
consequence of the concept itself. The following chapters of this volume
present evidence for these assertions. They provide theoretical refiections
on the concept of reflexive governance and in-depth analyses of govern-
ance processes in various applied fields of societal problem handling, from
research management to global politics. The chapters are organised so that
they lead from general and abstract treatment of reflexive governance to
more concrete empirically-grounded analyses of governance practice,

In Part One, Ulrich Beck, John Grin and Arie Rip take this introduction
as a starting point for reflections on the concept of reflexive governance.

1
|
{
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In so doing, they establish linkages between reflexive governance and other
strands of theoretical discourse such as transnationalisation of govern-
ance, policy analysis, co-evolution and risk assessment. They also work out
some critical aspects and articulate further conceptual questions about
reflexive governance. -

Ulrich Beck claborates on aspects of how reflexive modernisation affects
the very categories in which politics is conceived and discussed. He recap-
tures the theory of second modernity with an emphasis on ambiguity,
uncertainty and unpredictability and the resulting demands for a new logic
of political action. Sustainable development plays a role in this context as
it eclipses ‘old shared self-evidences of politics’. Beck frames reflexive gov-
ernance as a new political theory, based on the critique of ‘methodological
nationalisn’ that evolves around the idea of negatively motivated processes
ol global social integration arising from the handling of risks {(‘global risk
communities”). Against the background of an outline of elements of such
a theory, he sketches the dynamics ol ‘rule-altering politics’ linked to it and
articulates a plea for ‘cosmopolitan realism’ as a guiding vision for the self-
transformation of the state under conditions of reflexive governarce.

In the next chapter, John Grin explores reflexive modernisation as a gov-
ernance jssue. He elaborates on a governance approach with which reflexive
modernisation can be promoted in practice — against existing structures of
simple modernity that fight back’. His argument is based on empirical
studies of Dutch agriculture, where he sees sustainable development as a
form of reflexive modernisation, focusing on risks and side-effects that
concern ecological, animal welfare and human health aspects. He proposes
an approach whete sustainable development is defined through a combin-
ation of broad principles set by the institutions of representative democ-
racy and concrete practices developed by those who are involved locally. To
orchestrate diverse efforts at innovation, he proposes the organisation of
trial-and-ervor learning complemented by visions of attainable futures'that -
can serve as a functional equivalent to institutions while existing ones
undergo transtormation. ,

Arie Rip introduces a perspective on reflexive governance rooted in a
co-evolutionary understanding of societal and technological development.
He emphasizes de ficto governance in the form of cognitive and institu-
tional patterns that are the unintended outcomes of interactions that have
dynamics of their own. He argues that steering actors are inside and part
of changing de facto governance patterns, not outside. For illustration, he
refers to regime shifts in science policy. With this insight he outlines a
‘modulation’ approach that embraces repair work, opening-up of learning

spaces, macro-alignment of actors and anticipation-in-action. The latter
core aspect is about enabling [uture-oriented interactions between actors
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24 Introduction

the actors who do the assessment as a constitutive clement of appraisal.
These attributes may include, for example, disciplinary perspectives, insti-
tutional interests, cultural values or economic priorities. Within this frame-
work, Stirling conducts a critical discussion of conven tional risk assessment
and the uses of the precautionary principle in governance practice that leads
him to the formulation of ‘grounded perspectivism’ as an understanding of
the role of science in governance for sustainability that is both reflected
and reflexive. He concludes with a discussion of practical strategies for
precautionary foresight,

Katy Whitelegg compares research programumes for sustainable develop-
ment in several European countries. She begins with a description of the
general form of such research programmes: they combine different disci-
plines and types of knowledge, they are oriented towards the creation of
social innovation networks and they assign to research the role of an active
player in facilitating and defining societal change. Differentiating between
general programme features, criteria for selecting projects and learning
processes in project administration, she identifies elements of reflexive gov-
ernance in research policy and highlights the influence of established struc-
tures of national resedrch systens, . :

Celine Loibl moves from the programme to the project level of sustain-
ability research. Her chapter deals with interaction processes in heteroge-
ueous research teams and reflexive strategies of project management. It is

based on two monitoring studies of research programmes in Austria,
Switzerland and Germany. She emphasises the need to deal reflexively with
the different cognitive, cultural and institutional contexts of actors from
dilterent domains of academic science and practice and with the challenges
that are imposed by the embedding of research processes in changing socte-
tal contexts. For this purpose, she proposes elements of strategy for the
reflexive governance of transdisciplinary research processes.

In Part Four of the book, attention shifts from knowledge production
and assessment to issues of technology development and policy imple-
mentation. The four chapters in this section provide in-depth analyses of
the introduction of new technologies and institutional arrangements in
energy, water, raw material production and agriculture and assess to what
extent they represent practical instances of reflexive governance.

Adrian Smith investigates the processes in which radical, grassroots
experiments with new technologies can contribute to sustainable system
innovations. For this purpose he compares the concept of sirategic niche
management with rather different niche-based concepts articulated by the
Alternative Technology Movement in the 1970s. This leads him to empha-
sise the problem of conflicting world views in integrated knowledge pro-
duction, the constraining effect of context conditions on carrying out
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420 Conclusions

trapped in the tem _uE:os to predefine the results for learning ?ocmmmmm and
thereby negate the very strength of the approach.

A third point is that we add to the question of the Jocation of reflexive
governance: in which types of interaction and at what level of social
organisalion does reflexive governance take place? In this respect, we
introduce different levels as a conceptual extension to reflexive govern-
ance. This view acknowledges that the levels at which problems are
addressed and the interplay of governance processes across different
levels are an important dimension. In this volume, both Beck and Wolff
show this aspect with respect to transnational governance as a response to
the limits of political organisation in nation states. Other chapters in
this volume, like those of Loibl and Whitelegg that discuss knowledge
production, show how reflexive governance in research plays a role on
both a macro-level of programme management and a micro-level of
_‘:o,_on.f. management.

As a fourth point, we add a fundamental qualification to the oosomﬁﬁ of
reflexive governance by introducing the &mnw@ ?:.maox This concept
refers to the contradicting _n@E_mEoEm of opening up ¢ and o_omEm downin

soeial problem-solving processes (see also Stirling 2005).;0n the one hand, ™

problem-oriented interactions need (o be opened to take account of the

interaction of diverse factors, <m_cmm mbn_ interests. This is necessary to

produce robust wsos_mamm and strategies,; On the other hand, selection of

S

relevant factors, decisions about ambiguous evaluations and convergence
of interests are necessary to take decisions and act. The strategy elements
of reflexive governance, as Eommi& in the Introduction, address the need
to open up various specialised kinds of ﬁ_ow_nﬁ solving to allow for inte-
grated assessment and coordinated mcmﬁmm_g The efficacy paradox draws
attention to the fact that eflective governance requires these strategy ele-
" ments to be complemented with appropriate strategies to reduc complex-
_Q and achieve stable mﬁmﬁom_mm The proposed way to’ "deal with these
para adoxical _..on_::anEm;mm. to combine opening up with closing down,
for mxn:ﬁm_n by organising problem-handling processes in sequences of
opening up and LomEm down (compare the discussion of exploration and
ex ploitation in March:1991).

At the conclusion of this final chapter, we summarise the concept of
reflesive governance and formulate our position on its overall potential for
furthering the societal search for sustainable development. As a last step
82&% the unfolding of the concept of reflexive governance, we o:::._o an

agenda for further research and practical experimentation.

A view on an emerging path 421

REFLEXIVE OO<mWZ>ZOm AND mcmﬁﬁz\?mrm
DEVELOPMENT

Reflexive governance was presented in the Introduction to this volume as
gobo_a concept, both a condition of governance in the modern world

and & mﬁmohmn strategic orientation, that. results_from this.condition. The
first meaning refers to the self-confrontation of governance. This can be

seen in the increasing devotion of governing capacities to problems which
are themselves caused by governing. That is to say, governance to a large.
extent involves repair work for the unintended consequences of prior
attempts at shaping societal development. This meaning of ‘self-con-
frontation’ is analogous to the meaning of reflexive modernisation as.
modernity confronted with itself as introduced 3 Beck and others mwgw
et al. 1994; Beck et al. 2003).

A second meaning refers to new kin

of strategies, processes and

institutions which can be observed emerging under this condition of self-
confrontation. This has to do partly with the reflection of the condition of
self-confrontation by unintended consequences and the development of
deliberate responses to it. In the Introduction we undertook a systematic
reflection of the sources for reflexivity (self-confrontation) in governance.
This resulted in a set of refiexive strategies labelled integrated knowledge
production, experimentation and adaptivity of strategies, anficipation of
long-term effects, interactive participatory goal formulation and interactive
strategy implementation.?

In practice, governance m:m:mo_:a:a that include these reflexive strate-
gies usually evolve from gepeated attempts at grappling with very specific
problems rather than from the theoretical recognition of reflexivity (self-
confrontation). For example, interactive technology assessment aims at
avoiding conflicts between advocates and opponents at a late stage of tech-
nology development; transdisciplinary research seeks to cope with the
limitations of disciplinary academic science that show up when laboratory
scienceis applied to real world problems; cooperative policy networks are
a response to the interference of actor strategies that may spoil pelicy
implementation. From within the social processes in which. these new
modes of governance evolve it is not always visible that the problems they
address_are_themselves caused. by existing mo<o_:mmoo structures which
evoke narrow and myopic problem treatment and unintended repercus-
sions: institutional arrangements of technology development in which
development work is dissociated from social needs and contexts of use;
seif-referential science dynamics supported by the institutional demarca-
tion of knowledge fields and academic peer review; or departmentalised
policy making not being able to take account of interaction across policy
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424 Conclusions

process of governance change occurring under the heading of sustainable
development. Reflexive governance can serve as a conceptual underpinning
for diverse experiments with new forms of governance for sustainable
development. It can contribute to the discussion on institutional sustain-
ability as a possible ‘fourth pillar’ of sustainable development in addition
to ecological, social and economic sustainability (Spangenberg, 2004). As
such, reflexive governance could offer a concept by which diverse local
and problem-specific processes of governance innovation can be con-
nected with each other. It facilitates the discussion of common underlying
problem structures and methodical experiences of tackling them. It-could,
for example, be interesting to relate the experiences with integrated know-
ledge production that are made in transdisciplinary research, climate
policy making and technology assessment. Reflexive governance provides
a common language, a cognitive platform through which reflexive gover-
nance innpovations can find synergies and develop momentum in trans-
forming established institutions {see Grin, this volume, on the role of such
linkages between innovative practices).

POLITICS AND THE QUALITY Om. "OUTCOMES

The elements of reflexive strategy that were presented in the Introduction
refer to particular ways of organising governance processes. However, they
do not prescribe any specified results that are to be achieved for sustainable
development such as emissions targets or income indices. This is due to the
recognition that uncertainty and ambivalence are features of the opera-
tionalisation of sustainability. For example, what is the right trade-off
between emissions reduction, social equality and economic stability?
Reflexive governance therefore asks for open-ended searching and learning.

I the outcome of reflexive governance cannot be defined, how can we
then know if' it works? One could, for pragmatic reasons, refer to politically
defined goals such as the Kyoto targets for reducing greenhouse gas emis-
sions. However, this does not resolve whether current political structures
actually produce sustainable targets, or whether, for example, more sub-
stantial greenhouse gas reductions might not be necessary, as many scien-
tists argue. To take current political goals, concepts and measures as points
of reference for the evaluation of ouicomes would ‘short circuit’ the evaju-
ation of governance, which itself contains particular dynamics of political
discourse. The potential of reflexive governance for open-ended learning
with respect to goals and targets, would be blocked. What has to be evalu-
ated is the ‘actual working of reflexive governance arrangements, not
predefined cutcoimes.
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A concern for evaluation as such is important, however, because reflexive
governance arrangements can be misused. As mentioned in many places
throughout the chapters of this volume (for example, Rip. Stirling, Smith,
Wolif), the reality of reflexive governance, of course, includes opportunis-
tic behaviour, rhetoric and power struggies no less than it includes collec-
tive problem handling, dialogue and cooperation. .

Therefore care needs to be taken to prevent any particular interests from
dominating reflexive governance. For this purpose; one could refer to the
collective inierest and cooperative orientation of participating actors as a
precondition for reflexive governance. In this respect, one could think of
procedural settings, selection criteria for participants and the long-term
perspective of sustainable development that make it possible for this
precondition to be met. This would emphasise the ‘rational discourse’
dimension (in a Habermasian sense) of reflexive governance. At the same
time, however, it would make the process vulnerable. The preconditions of-
rational discourse are not very widespread in reality, as many critics -of
Habermas argue, and their creation cannot be taken for granted.

To understand reflexive governance simply in terres of rational argument-
ation and consensual understanding, however, misses an important dimen-
sion of the interaction process. This is the mutual adaptation of actors’
knowledge and strategies and the formation of a commen understanding of
problems, goals and strategies that takes place even when actors contest
each other and use arguments merely strategically to gain an advantage in
the power game. As long as actors are compelled to articulate and defend
their problem analysis, goals and strategies with respect to a common focus
such as public acceptance or a political decision to be taken, patterns of
argumentation will become connected with each other because no one can
afford to ignore relevant points that others bring up. The resulting patterns
of strategy will be more robust than if they were dreamed up within the sep-
arate worlds of each actor alone. They are tempered in anticipatory inter-
action, rather than in real-time, possibly irreversible trial and error. Even if
reflexive governance helps to articulate conflicts and cleavages, it furthers
social learning. Its outcome represents a new shared view on reality even if
it contains dissimilar problem definitions, goals and strategies. Actors may
commenly refer to this reality and position themselves and others within it.
Without interaction, this variety would remain unknown. Thus, in addition
to operating through conscious deliberation, the reflexive strategies pre-
sented in the Introduction also work as coordination mechanisms behind
actors’ backs. Arie Rip nicely elaborates a similar dynamic in his treatment
of ‘controversies as informal technology assessment” (1986)..

For mutual adaptation in controversies, however, as well as for consensus-
oriented deliberation, it is important that the interaction process be open
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428 Conclusions

sixth strategy element of reflexive governance that covers all three dimen-
sions of problem solving: problem m:m_wma moa formulation, and strategy
development and implementation. .

The chapters in this volume have uncovered a nuniber of insights as to
the level of social organisation at which reflexive governance is taking place
and the creation of probiem-specific institutional settings. The chapter by
Kemp and Loorbach provides one example of tailor-made problem-
solving spaces, namely the transition arena, which they call ‘a new institu-
tion for interaction’ and ‘an open and dynamic network in which different
perspectives, different expectations and different agendas are confronted,
discussed and aligned where possible’. Interestingly, the transition arena is
very fluid, changing its size, task and participant profile throughout the
transition management process and thereby creating a congruency between
the shape of the transition arena and the problem on its agenda, Kemp and
Loorbach also introduce a concept that has been referred to in several other
chapters. They differentiate between three levels of socio-technical systems:
macro-landscape, meso-regimes and micro-niches. Reflexive governance
can in principle be located on all of these levels. Smith describes two
approaches that have chosen the niche level as the appropriate place to
foster system change. Other approaches, such as sustainability foresight,
suggested by Vofj et al., highlight the need to coordinate niche activities and
developments on the regime level,

Looking at the chapters by Loibl and Whitelegg, we find another
example of how reflexive governance can be placed on different levels and
how these interact, While Loibl analyses reflexive governance iwithin
research projects, Whitelegg looks at the reflexive governance of research
programmes. The latter includes both the governance of the programme
itself - for example, the _om_.EnmEn_mEm@:_Q of programines or participa-
tion of stakeholders to define priority areas — and the promotion of
reflexive governance within research projects. The chapter by Loibl also
points us to the fractal and nested nature of reflexive governance that
operate at different levels. This chapter focuses on one of the five reflexive

‘governance strategies set out in the Introduction, namely, integrated know-

fedge production. Yet while exploring the practice of :Asm%mo:u::mQ
knowledge production as an example of a reflexive strategy element in soci-
etal governance, it turns out that oiher reflexive strategy clements are also
at work in the governance of the research process itself. Those elements are
needed to deal with complexity, heterogeneity and distributed resources in
transdisciplinary research processes. .

Whileit is an important insight that reflexive governance can and must be
developed on different levels, it is mainly the chapters in the section on
strategies for sustainable system transformation that emphasise interactions
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between system levels. In their deseription of the transition management

approach, Kemp and Loorbach, for example, describe transitions as a
‘cascade of innovations at different levels’, all of which may be governed by
reflexive governance arrangements, In a similar vein, VoB et al. present their
sustainability loresight approach as a macro nexus to connect various inno-
vation processes with broader structural transtormations on a sector level.

Shifting governance levels, linking governance levels or creating new gov-

ernanice spaces to grasp relevant viewpoints, factors and resources of

specific sustainable development problems as they appear would therefore
need to be added as a complementary requirement applying to the other
five elements of reflexive strategy.

THE EFFICACY PARADOX OF HANDLING
COMPLEXITY

The previous section introduced multiple levels of problem handling as just
one more dimension in which reflexive governance requires an opening up
of problem-solving processes to integrate relevant factors that could be
responsible for unexpected adverse results if they are not incorporated into
problem definition, goals and strategies. A review of the various policy and
management practices through which reflexive governance becomes imple-
mented, however, also draws attention to an inherent problem connected to
the opening up of governance processes for comprehensive problem
appraisal and robust strategies: although necessary to respond adequately
to the problem of sustainable development, toc much complexity, anbiv-
alence and interaction severely reduces action capacities and may block

" deliberate attempts at shaping societal development.

Appraisal of this situation reveals a dilemma of reflexive governance: the
contradicting requirements of opening up and closing down (Stirling,
2005). Opening up is necessaty to grasp adequately the factual embedding
of decision making and problem selving in systemic contexts. Closing
down is necessary to reduce complexity in order to avoid anomy and retain
the ability to act — even if it is revealed as illusiopary in its modernist form
(Rip, this volume). It is a dilenuna that is rooted in limited capacities o
handle complexity. _

The conecept of sustainable %S&o_uz._mﬁ would require taking a truly
holistic approach to embrace the whole world, but there are immediate
restrictions. In our framework of reflexive governance these limitations are
effective in all three dimensions of problem handling, but in different ways.
In problem analysis, they are linked to cognitive limitations in process-

ing complexity. In goal formulation they are linked to the need of at least
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432 ~ Conctusions

First, a differentiated look is needed at what it is that is going to be
opened up or closed down. Here, we can refer to the three dimensions of
problem solving against the background of which refiexive governance was
discussed in the Introduction: problem analysis, goal formulation and strat-
egy implementation. Opening up can occur in all these dimensions or in
only one or two of them. For problem analysis, opening up would mean
extending the system boundaries and increasing the range and diversity of
factors and interactions considered in analysing problem causes, dynamics
and effects of inteiventions. For energy forecasting, for example, this could
entail an opening up of economic models to include the strategic behaviour
of market actors, political processes that influence regulation, public
opinion, resougce exploitation and climate change. In the dimension of
goal formulation, opening up refers to the revising of given targets by
taking into account a broader spectrum of values and facing trade-offs that
have to be made, For the energy example, this could mean simply taking
into account the established goals of economic efficiency, security of supply
and environmental soundness for each policy decision and not letting each
ministry follow its own preferred goal. But it could also mean broadening
the goal catalogue with values such as aesthetic acceptability and democ-
ratic participation in energy provision. In the dimension of strategy imple-
mentation finally, opening up refers.to 2 widening of the range of measures
and options that are considered and implemented for problem handling.
In the energy example this would entail developing and experimenting with
a diversity of radically new policy instruments — such as tradeable energy
efficiency obligations or participatory technology ao<m,0ﬁam:w —and tech-
nologies such as solar electricity import or micro co-generation.

In principle, it is possible that governance processes are opened up in all
of these dimensions at once. Problem definitions are called into question,
goals are scrutinised and the set of assumed solutions is revised. One pos-
sibility to reduce the disruptive effect of opening up on strategic capabil-
ities, however, is to focus sequentially on each of these dimensions, not on
all at once. In any case, because of the interdependencies between goals,
problem definitions and measures, opening up in one dimension will most
likely induce similar processes in other dimensions.

Across all three dimensions of problem solving, an important aspect of
opening up refers to the number and heterogeneity of actors involved
in problem analysis, goal formulation or strategy development/and/
implementation. Eventually, opening up must be linked in one way or the
other to extended participation, since knowledge about different problem
aspects and values as well as resources for making measures and options
work are distributed among different actors. Ultimately, it is the diversity
of world views and problem perceptions held by different actors that is the

-
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key trigger for opening up governance processes. At the same time,

however, it is also the key trigger for controversy and misunderstanding,
which makes governance difficult and seemingly ineffective. _

In the following paragraphs, we describe schematically different combi-
nations of opening up and closing down. In doing this, we refer to problem
analysis, goal formulation, strategy development/and/implementation and
actor participation as the four aspects in which opening up and closing
down can take place. In principle, there are very many different ways of
combining opening up and closing down in governance and problem hand-
ling. One could therefore develop a highly differentiated typology. Here, we
restrict ourselves to the presentation of four types (see Figure 16.1). Two of
them are the extreme types of totally closed and totally open governance
processes: ‘problem solving with blinkers’ and ‘erosion of strategic capa-
bilities’. These serve to delimit the spectrum of possibilities. The other two
types are combinations in which a phase of opening up is followed by a
phase of closing down.

In one of the types, ‘sequential opening and closing’, the complexity

that has been built up through widening system boundaries, considering
diverse values and exploring a tange of alternative measures and options
is pragmatically reduced again into one coherent framework of problem
definition, goals.and options for problem-handling. The strategy resulting
from this framework can be expected Lo be more robust because a variety
of perspectives has been explored and a context-oriented and situa-
tional adaptation of the problem-handling framework has taken place.
Nevertheless, the selection and priority setting that has taken place n
closing down the governance process towards one consistent strategy is still
vulnerable to unexpected side-effects. Only probing the strategy under real-
world conditions can disclose all its effects and hint at requirements for
further revising.
" The other type of opening up and closing down, ‘exploring experiments’,
differs in that a variety of problem-handling frameworks rather than a
single framework is developed into a portfolio of strategy experiments. In
this way, closing down does not have to end up with one ‘best possible strat-
egy’. Instead, the uncertainty, ambivalence and diversity of options expe-
rienced in the first phase of opening up can be transiated into a set of
alternative frameworks of problem definition, goals and options. It is not
possible to decide « priori which one of these frameworks is better adapted
to sustainable development. Instead, they induce variation and offer expe-
rience from which society can learn what sustainable development is. The
unintended side-effects from each experiment can be compared with eact
other. If one strategy appears impractical or too risky, others can be fol-
lowed and further developed.
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436 Conclusions

An unexpected outcome of this book is the suggestion of thinking about
different combinations of opening up and closing down in governance
processes, which we believe is a useful scheme for thinking about the
efficacy paradox and handling it in a practical way. The efficacy paradox is
an intricate problemn for sustainable development. In simple terms, it means
that to be able to act you must reduce complexity, which, however, easily
feads to the neglect of long-term system effects. On the other hand, con-
sideration of all possible effects reduces the capacity to act. There is a clear
tension and strategic dilemma. The paradox must somehow be dealt with.
The different ways to combine opening up with closing down present
central elements of a conceptual repertoire that helps to do this. Further
research on indicators for procedural quality and for the monitoring of
institutional changes towards reflexive governance is needed. This book is
a first outline of a new theoretical perspective that may look rather ‘impres-
sionistic’. 1t may even fail to impress. Yet we believe the concepts and argu-
ments advanced here take the discussion of reflexive modernisation firmly
into the realm of governance, something we felt was unquestionably
needed. Furthermore, they throw light on quite fundamental implications
of the concept of sustainable development, when that concept is translated
into requirements for governance: considering the long-term systemic
effects of short-term, specialised solutions proves to have disruptive poten-
tiat for modernist problem-solving routines. In this way, sustainable deve]-
opment may open the way for fundamental innovations in society and
‘governance. Reflexive governance could be such an innovation, one that
provides a conceptual framework within which dispersed innovations in
governance can link up with each other and gain momentum. With this
bold claim we offer the book to readers. We hope that further steps will
follow and that by means of such steps, ‘we make the path by walking’.

NOTES

1. As such, however, reflexive governance is naturally embedded in a broad context of goy-
ernance, management, planning and operation studies and various innovative practices
linked to them. Reflexive governance bundles things in a different way while focusing on
some aspects and leaving out others.

Stirling (this volume) introduces a variation ol this understanding of reflexivity. He
reserves the term reflexivity for a cognitive ‘recursive loop, in which it is recognised that
representations are contingent on a multiplicity of subjective perspectives, and that these
subjective perspectives are themselves reconstituted by processes of representation’.
Reflexivity thus refers to cognilive processes that turn attention lowards themselves. In
this understanding, rellexivity is always a deliberate intentional effort. A ‘reflexive sysiem
of governance therefore involves explicit recognition that policy appraisals are contingent
and constructed, including by commitments to the interventions that they ostensibly
inform’. Altheugh this is fruitful terminology with respect to the cognitive dimension of

b
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governance, it does not connect easily to the occupation of modern development with
ttself, which appears in the repairing of the undesired side-efTects of its own working. This
aspect is strong in the concept of reflexive modernisation. Environmental protection and
technology assessment are examples of societal governance that is oriented towards its
own resuits without concern for the link between objective problems and subjective
approaches to problem solving. This ‘material’ reflexivity of governance can be observed
even when it is not cognitively reconstructed by the actors who conduet environmental
protection or technology assessment. As for the concept of reflexive governance, we
further use a notion of reflexivity that includes the unintentional - and even unreflected —
self-couflrontation of social action. To avoid confusion, however, it is advisable fo -
introduce a clear dilferentiation between unintended rellexivity as a conditlion of gover-
nanee - being confronted with side-effects — and its cognitive rellection and correspond-
ing adaptation of problem-handling practices as new governance approaches that cope
with side-clTects by incorporating uncertainty, ambiguity and distributed control. The first
form of unintended reflexivity can be labelled first-order reflexivity; the second form of
reflected reflexivity can be labelled second-order reflexivity.
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