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Abstract
Already in 2009 the first steps were taken regarding the Omgevingswet. A law that aims to simplify and
clarify the current spatial laws and regulations by combining 26 laws into one. The Omgevingswet was
actually supposed to enter into force by 2018, but it in the meantime, its entry into force has already been
postponed twice. There are several underlying reasons for this. One of them is that municipalities would not
yet be ready for the law. For example, they had difficulties implementing the omgevingsplan. This has been
raising questions; where could the explanation of this be found? The following research question has been
drawn up: ‘’What are the key difficulties and successes municipalities face in the implementation of the
omgevingsplan and to what extent are these difficulties and successes determined by municipal
characteristics?’’
The research focused on gaining certain indicators of both the internal and the external environment of the
municipality that could be influencing the implementation process of the omgevingsplan. Because relatively
little was or is known about this subject, the researcher started a preliminary research, in which interviews
with experts were conducted and pilots of the implementation of the omgevingsvisie were consulted and
discussed. On the basis of this preliminary research, the first indicators could be drawn up.
In the theoretical framework, an elaboration of these indicators took place. Various theories related to the
indicators were addressed, as well as theories on policy implementation (the three generations),
organisational adaptivity and administrative strength were discussed. Based on this, a conceptual model with
categories and indicators could be drawn up.
However, this conceptual model was not immediately fixed. The researcher has chosen to do research from
a relativist paradigm, with a strong focus on constructivism. For this reason, the researcher chose to apply
(qualitative) abductive methods, in which ‘reflexive processes’ is an important aspect. This means that there
is a constant comparison between old and new information. This information is gained from, on the one hand,
desk research and, on the other hand, interviews with people working at municipalities and who are involved
in the implementation of the omgevingsplan.
Ultimately, the definite conceptual model could be drawn up, consisting of the following categories (and
indicators): economies of scale (size of municipality), policy culture and organisational structure (integral
working, enabling leadership and strategy), motivation (organisational drive and agents of change) and
resources (financial, employee, knowledge and time capacity). In addition, factors of the external
environment were included as well in this model.
It turned out that all indicators do have a positive or negative influence on the implementation of the
omgevingsplan. However, the extent to which the indicators have an impact varies from one indicator to
another. It was found that especially the size of the municipalities and the presence of agents of change and
capacities have a major influence on the implementation of the omgevingsplan. For some indicators, their
influence was more difficult to measure due to its indirect influence (i.e. the external factors).
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Chapter 1. Introduction
In this chapter there will firstly be an introduction and description of the context of the research subjects, the
Omgevingswet (Environmental Law) and the omgevingsplan 1 (environmental plan). Thereafter, there will be
a description of the issue. On the basis of the discussed problems, a research aim has been defined and this
will be discussed as well. The research question and the related sub-questions are also included in this
chapter. Additionally, the societal as well as the scientific relevance will be explained. The chapter concludes
with a preview of what will be covered in this thesis.

1.1 Context
Already in 2009, the problem about the current legislation on spatial planning has been addressed by a motion
Pieper 2 and it was mainly concerned with the large number of laws in this field. Cabinet Rutte-Verhagen has
elaborated on this motion with a plan to bundle all those laws in order to create more simplicity and clarity.
In Rutte’s next cabinet, Rutte-Asscher, the first steps were taken for a legislative proposal to change the
legislation with regard to spatial planning (Ministerie van Infrastructuur & Milieu, 2013).
The first date set for the Omgevingswet to enter into force was 1 January 2018. When it turned out in
retrospect that this date would be unfeasible, a new date was set: 1 January 2020. That date, the law would
definitely enter into force. However, the closer the deadline got, the more doubts arose about meeting it. For
example, the final version of the technical standards of the digital system had not been finished yet and a
large number of municipalities had serious concerns about the implementation of the omgevingsplan and the
other instruments. In July 2020, Minister Van Veldhoven was to give her final decision as to whether or not
the law would enter into force on 1 January 2021. Ultimately, already on 1 April 2020, she announced that
the entry into force of the law had to be postponed again, this time to 1 January 2022. According to her, the
main reason for this postponement was the effects of the COVID-19 measures, which caused delays around
the publication of environmental documents, the acquisition of local software and the general process of the
implementation of the law (Rijksoverheid, 2020).

1.2 Principles of the Omgevingswet
Before proceeding with the problem statement, it is first of all important to understand why this law has been
introduced in the first place. After all, there must be a clear reason for an administrative change like this,
which brings about so much among municipalities and other authorities.
Article 24 of the Grondwet (constitution) has already described the role of the municipality as an autonomous
authority. Ever since, the role of the municipality has become even more autonomous as more and more
governmental tasks are transferred to municipalities. As well in the field of planning, this development is
ongoing. The Omgevingswet certainly contributes to this. The legislator transferred many tasks from state to
municipalities to stimulate local customization of the environmental and spatial regulations. Bearing in mind
1
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the idea: one province or municipality is not the other, and of course, it complies with the principle of
subsidiarity. For this reason, flexibility and administrative freedom are two of the main principles.
Municipalities may deviate from legal descriptions in their omgevingsplan, provided that they substantiate
this properly and that they have been authorized by the province or government (Aan de slag met de
Omgevingswet, n.d.).
However, increasing the responsibilities of local authorities does not seem to be the main motive of this law.
This motive is focused at resolving the ‘chaos’ of fragmentations and complexities of current legislation
(Ministerie van Infrastructuur en Milieu, 2013). Since the first law in the field of spatial planning, the Mining
Law of 1810, has entered into force, a lot of sectoral laws have followed (Ministerie van Infrastructuur en
Milieu, 2016). Logically, this caused a great segmentation in spatial planning. This is particularly noticeable
when applying for permit grants. One simple building project often requires numerous (planning) permits,
which takes up a lot of money and time. Above all, this too often leads to a lot of uncertainty for both the
citizens and the public authorities (Ministerie van Infrastructuur en Milieu, 2016).
In addition, the law is aimed at increasing the possibilities and options in comparison to the current
legislation. The principles of ‘a good spatial planning’ and ‘spatial relevance’ must make room for the more
broad ‘healthy physical living environment’, which has a focus on long term decisions and an integral
strategic vision (Aan de slag met de Omgevingswet, 2018). This means that there are more opportunities to
take on sustainable aspects, for example, in order to improve the transition towards a ‘sustainable society’
(Ministerie van Infrastructuur en Milieu, 2016).
The Omgevingswet has created three principles which reflect the objectives that have just been outlined:
simplicity, clarity and co-creation. Simplicity, because it bundles 26 laws into one law, 60 Algemene
Maatregelen van Bestuur (AMvB’s; General Measures of Governance) into four AMvB’s and 75 Ministeriële
Regelingen (Ministerial Regulations) into one omgevingsregeling (environmental regulation). In addition,
the omgevingsplan, for example, will provide more clarity; the idea is that a person can immediately see
which regulations apply to the area in question with a single mouse click. In the field of co-creation, the
ambitions are also high: there will be a strong focus on ‘shared responsibility’, which aims an early and
improved involvement of citizens, companies and all other relevant parties (Ministerie van Infrastructuur en
Milieu, 2014). This involves the replacement of the ‘no, unless…’ by a more open ‘yes, provided that…’
principle, which increases opportunities for initiators with the aim of involving them more closely in
decision-making. Furthermore, the legislator emphasizes the need for enhanced cooperation between public
authorities, which should lead to more integrity and coherence (Ministerie van Infrastructuur en milieu,
2015). For municipalities, inter-municipal and regional cooperation is likely to gain in importance.

1.3 Description of the issue
The law reform is not seen as a ‘simple’ change of rules. According to the former Minister of Infrastructure
and Environment, Mrs. Schultz, the success of the Omgevingswet is 20% change of rules and 80% change
of culture (Klerks, 2018). After all, it is the biggest modification to the Dutch law since 1848 (Janssen, 2019)

and that’s why the entire organisational structure of municipalities needs to be reconsidered, with conceivable
adjustments as a result.
This transition is not taking place without any struggles. For instance, according to Belhaj, the chair of the
Dutch Association for Councilors, only a minority of the Dutch municipalities is aware of this cultural and
organisational change and is actually experimenting with new ways of working. In other cases, civil servants
or even councilors are often too hesitant to take action, leading to considerable delays and to too few new
developments towards the Omgevingswet (Van den Brand, 2020). In addition, all organisations have to adapt
the same changes as a result of the Omgevingswet, while there are considerable differences between one
municipal organisation and another. Hence the following question arises: how can a national adaptation of
the Omgevingswet be applied when all municipal organisations are this diverse?

1.4 Research aim & questions
This research will focus on the municipal preparations for the Omgevingswet and the implementation of the
omgevingsplan. There is still little known about this subject. Most municipalities have only recently started
implementing the omgevingsplan and have merely been focusing on other aspects and instruments of the
Omgevingswet, such as the omgevingsvisie (environmental vision) and the omgevingsvergunning
(environmental permit). Since the omgevingsplan is one of the core instruments of the Omgevingswet, the
progress made with regard to the Omgevingswet will be considered as well. This research will use a certain
number of factors or characteristics that influences these preparations and will examine the extent to which
these factors actually influence the implementation of the omgevingsplan at a municipality. These factors
could both positively and negatively contribute to the implementation of the omgevingsplan. Whether these
factors actually occur, varies from one municipal organisation to another. Each municipality has its own
organisational structure and its own way of working and that's why different kind of influencing factors might
be encountered. For instance, a smaller municipality may be more likely to have problems due to a lack of
employee capacity, compared to a larger municipality. Larger municipalities may, in addition, experience
more problems in the field of integrity than smaller municipalities. There are also considerable differences
between municipalities in terms of preparations of the Omgevingswet. Whereas one municipality has already
shown that it is working diligently to prepare the organisation for the new law, and to be adaptive, other
municipalities have shown little progress and little promising prospects.It must be said, there is no right or
wrong approach in preparing for the Omgevingswet and the omgevingsplan, because each municipality is
organised in its own way and therefore needs a different (customized) approach. Thus, the purpose of this
study is not to draw up a checklist to indicate what an organisation does or does not have to comply with.
Instead, the aim of this study is to indicate which internal characteristics or factors may influence the
implementation of the omgevingsplan and to what extent these factors could have an impact. On this basis, a
municipality can better assess what needs attention in the implementation process.
In addition, some factors from the municipal external environment will also be taken into account. In
particular, intermunicipal and regional cooperation will be addressed and the contribution of external parties

such as the omgevingsdienst (environmental service) and the Regionale Implementatiecoaches
Omgevingswet (RIOs) (regional implementation coaches Omgevingswet) will be assessed. The reason for
adding this aspect to this research stems from one of the main principles of the law, that of co-creation. The
Omgevingswet pays extra attention to create jointly, and thus, together with citizens and other (non-)state
actors.
Cooperation studies (Zwaan, 2005; Korsten & Becker, 2006; Van de Laar, 2010) have showed that
intermunicipal and regional cooperations could be the instrument to solve multiple (municipal) problems at
once. It can solve capacity problems because costs can be shared. It is also conceivable that cooperation
between municipalities will motivate municipalities to start working on the preparations for the
Omgevingswet. About cooperations that focus on the preparations for the omgevingsplan is, conversely, little
known. Based on this and the abovementioned studies encouraging the importance of cooperation, this study
will thus further focus on 'cooperation' as an approach to tackle potential difficulties at municipalities in the
preparations for the omgevingsplan.
The following research aim is central in this research:
‘’Carrying out an exploratory study into the implementation process of the omgevingsplan at municipalities,
by gaining insight into factors and characteristics that might influence this process and by assessing the
influence of external factors in this respect.’’
In pursuit of this research aim, the following research question has been drawn up in this study and will be
answered:
What are the key difficulties and successes municipalities face in the implementation of the omgevingsplan
and to what extent are these difficulties and successes determined by municipal characteristics?
The following supporting sub-questions have been prepared:
1. Which municipal characteristics and factors might possibly affect the implementation of the
Omgevingswet, and in particular the omgevingsplan?

 The answer of this question will be based on the results derived from Chapter 2 Preliminary research
and Chapter 3 Theoretical Framework.
2. To what extent do the municipal characteristics and factors affect the implementation of the
Omgevingswet, and in particular the omgevingsplan?

 The answer of this question will be based on the results derived from document analysis and
interviews (Chapter 5 Results).
3. What is the contribution of regional and intermunicipal cooperation in the implementation of the
Omgevingswet, and in particular the omgevingsplan?

 The answer of this question will be based on the results derived from Chapter 3 Theoretical
Framework and the document analysis and interviews (Chapter 5 Results).

4. What is the contribution of the Regionale Implementatiecoaches Omgevingswet and omgevingsdiensten
to the implementation of the Omgevingswet, and in particular the omgevingsplan?

 The answer of this question will be based on the results derived from Chapter 3 Theoretical
Framework and the document analysis and interviews (Chapter 5 Results).

1.5 Relevance
Societal relevance
The Omgevingswet has already been postponed several times, but will now actually enter into force on 1
January 2022. An extra year for municipalities to work on the implementation of the Omgevingswet and its
instruments. This may sound positive, but there have already been rumors that municipalities have less
urgency concerning the Omgevingswet because it is now ‘further on the horizon’. In other words, the
Omgevingswet disappears from the list of priorities (again) and instead, other issues will be given priority.
However, this extra time should be used optimally, so that municipalities will be sufficiently prepared for the
Omgevingswet by the end of 2021. This research therefore provides insight into the current state of the
implementation of the omgevingsplan and it addresses the question of what effect the postponement will
have on the preparations. In addition, this research draws up a model of factors that either positively or
negatively affect the implementation process. By listing all these factors, more clarity can be provided
regarding the difficulties that municipalities encounter in this implementation. Based on this, a more
customized approach can be created to help that municipalities. This research does not only focus on
municipalities that encounter difficulties. It also includes municipalities that have actually shown 'successful
steps' regarding the implementation. This way, success stories from one municipality can also be shared with
others and this stimulates learning from each other.
Additionally, attention will be paid to influences of the external environment, such as intermunicipal
cooperation and the contribution of the VNG and the omgevingsdienst to the implementation process. As
already mentioned, through cooperation and external support, municipalities can motivate each other and
capacity problems can possibly be counteracted, and in addition, it allows municipalities to gain more
knowledge. In brief, this might reduce multiple implementation problems in different areas at once. Because
cooperation may offer many opportunities to municipalities, it is of societal importance to examine the
working of cooperations as a way to counteract implementation problems. Hopefully, cooperation could
speed up the implementation process of the omgevingsplan and contribute to meeting the deadline of 1
January 2022.

Scientific relevance
There are lots of theories about the adaptivity of (municipal) organisations towards new regulations. For
instance, they explain the response of employees or civil servants to big changes or whether there is a sense
of resistance to change (Lawrence, 1954; Maurer, 1996; among others). (Evaluation) Literature is mostly
focused on particular aspects or departments within the organization, or on individual policy programs. Only

rarely do the studies carried out have such a holistic approach that they are able to make an assessment of the
functioning or the adaptivity of the ‘entire’ organization – and thus including multiple departments and
multiple aspects – towards the implementation of (new) policy (Snellen, 1996; Wholey et al., 2004). In
addition, a balanced scorecard is often used to assess the functioning of an organisation (Berndsen et al.,
2007), but this model often falls short in its application in the public sector, since it is mainly aimed at the
private organisation. The contribution of this research, therefore, is that it offers such a model that is focused
on the public organisation and that it provides an overall more holistic view on the organisation than most
evaluation studies.
Little is known about the implementation of the new instruments of the Omgevingswet, since it is all quite
new. Some comprehensive (evaluation) studies on the implementation of the Omgevingswet have been
published (i.e. Stec Groep, 2020; Aan de Slag met de Omgevingswet). However, these studies mainly focused
at the state of preparations for the Omgevingswet, not on which municipal characteristics could influence the
implementation. And thus, there is still no overview given of both the developments in preparations and how
the municipal characteristics are related to this. This research will contribute to the scientific literature by
providing a holistic assessment of both.
In addition, special attention is paid to ‘cooperation’ and other regional influences. Different theories about
cooperation (Zwaan, 2005; Korsten & Becker, 2006; Van de Laar, 2010) are considered before exploring
whether cooperation can positively contribute to reducing, or even solving, problems concerning the
implementation of the omgevingsplan. This research is of scientific value because it is focusing on the
relationship between implementation problems of the omgevingsplan and 'cooperation'. A subject on which
little is known yet.

1.6 Research outline
After the introduction, this research continues with the preliminary research (chapter 2), which gives an
introduction into the instruments of the Omgevingswet and provides the first findings from the pilots
omgevingsvisie and the interviews with experts. Based on the findings from this chapter, the theoretical
framework will be drawn up (chapter 3). In general, it will explore and discuss theories about philosophies
on government control, generations of policy implementation, organisational adaptivity and administrative
strength research. In addition, the focus will be on the regional context, in which the role of intermunicipal
and regional cooperation in the implementation of the omgevingsplan will be addressed. The methodology
(chapter 4) will be the subsequent chapter. In this chapter, the researcher will elucidate the choice of the use
of abductive methods, using the description of the research paradigm. Thereafter, the conceptual model and
the operationalization will be explained. The methodology chapter will also discuss the validity and reliability
of this research. In the chapter Results (chapter 5), the results of the qualitative analysis will be given. The
results are both arrived from interviews and document analysis. The results will be discussed in the chapter
Conclusions (chapter 6), in which also the limitations and the reflection will be discussed. The thesis will
eventually conclude with the chapter Recommendations (chapter 7).

Chapter 2. Preliminary research
This research starts from ‘scratch’. The moment the researcher started with this research, the research
question was not yet determined. The starting point was a question which still required adjustments. During
the study, the researcher is continuously adjusting the research question. In order to get a rough idea of what
is going on concerning the omgevingsplan and to find the first answers to the question, the researcher has
chosen to conduct a preliminary research. The findings of this research are outlined in this chapter. Firstly,
there will be an introduction into the Omgevingswet and it instruments, in particular the omgevingsplan.
Subsequently, the results of the pilots of the omgevingsvisie, the ‘predecessor’ of the omgevingsplan, will be
discussed. The main focus here is on what municipalities encounter in the implementation process of the
omgevingsvisie. Based on this and the results of the interviews with the experts, the first assumptions can be
drawn up. The theoretical framework will then elaborate on these assumptions.

2.1 Introduction into the instruments of the Omgevingswet
This research will strongly focus on the omgevingsplan. The task profile of the omgevingsplan can be viewed
in appendix 1. Since the transition from the bestemmingsplan (current land use plan) to the omgevingsplan
is not an easy one, the legislator has made the Crisis- en Herstelwet (Crisis and Recovery Act), which has
entered into force in 2010 (during the financial crisis of 2008), available as an instrument to practice with the
new omgevingsplan. The Crisis- en Herstelwet encourages a fast execution of spatial plans and has a strong
focus on sustainable projects (Aan de slag met de Omgevingswet, n.d.). It eventually will be replaced by the
Transitiewet. A plan based on this act is also referred to as a ‘Bestemmingsplan with an extended scope’
(Aan de slag met de Omgevingswet, n.d.). Within such a plan, municipalities are enabled to add regulations
from the entire physical environment, i.e. noise and air quality standards.
In addition to the omgevingsplan, the Omgevingswet introduces five other key instruments, which are the
following:
-

Omgevingsvisie (Environmental vision) 3

-

Omgevingsprogramma’s (Environmental programmes)

-

Algemene Rijksregels (General rules of government)

-

Omgevingsvergunningen (Environmental permits)

-

Projectbesluiten (Project decisions)

For this research, it is also interesting to look at the developments regarding the omgevingsvisie. Most
municipalities start with creating an omgevingsvisie before creating an omgevingsplan. The reason for this
is that the omgevingsvisie provides, as it were, the outlines of the policy. These broad outlines are then
substantiated trough the omgevingsplan. The first omgevingsvisie pilots started in 2017-2018. The results of
these pilots were published on the website of ‘Aan de slag met de Omgevingswet’ (2018). This publication
stresses the usefulness of practice with a new way of working, since it encourages authorities (municipalities
and province) and other stakeholders to work together on the Omgevingswet. This way, a learning network

3

Because it is not possible to translate the instruments correctly into English, the Dutch terms are used in this research.

with the motto ‘’don’t learn alone, learn together’’ is stimulated between the participating authorities. In
addition, municipalities participating in subsequent pilots can learn from the experiences of their
predecessors, which ultimately leads to improved results (Aan de slag met de Omgevingswet, 2018).
Municipalities not being aware of the fact that they have to undergo a major cultural change and that,
therefore, the whole way of working is going to change, has been one of the main findings emerged from the
pilots. The pilots have also yielded a number of other insights (Aan de slag met de Omgevingswet, 2018):
1. From ‘sectoral cooperation internally and in the chain’ to ‘de-compartmentalisation, commitment and
expansion’
With the extra themes, such as health and energy, the omgevingsvisie is not just a new version of the current
structuurvisie (structure vision). It is creating a new level playing field with new parties involved. The report
stresses out the importance of breaking the sectoral working structures. The field ought to be integral:
sectors must cooperate externally with the draft of the new vision. In order to create this integral
cooperation, having dialogues is prior.
Further, the report stresses out that cooperation between the social and physical domain is required to meet
their task to jointly find new ways and connections in support of creating a new integral approach.
2. From ‘priority of process and projects’ to ‘a new game between content and process’.
The government didn’t create a ‘comprehensive approach’ that is applicable to every single municipality.
Instead, there is enough room to have a unique take on the interpretation of the law. This means that
municipalities must think of what kind of steering philosophy they want to apply, which matches their
own situation (=customization). Likewise, specification and concretization of the own issues and operations
of a municipality is crucial. However, this turned out be a difficult task.
3. From ‘a collision between systems and the everyday environment’ to ‘reaching agreements together’.
Important in the integral approach is exploring the interest parties. What role do other parties have? What
is the role of the authority? Again, participation of external parties is of high priority.
4. From ‘generic visions and ambitions’ to ‘building a field-specific story’.
According to the report, this insight is about storytelling, creating a unique story for each municipality,
including the characteristic elements. It forms a DNA-profile for each municipality to which policy decisions
must be met. Next is connecting this story to the municipality’s issues and operations. This leads to a new,
long term-based perspective.
5. From ‘facilitating government with global plans’ to ‘action-orientated assessment framework’.
In line with this story and perspective, a framework is needed, which includes measures to make this story
substantiate. It is a starting point that aids in the decision-making process and that provides certainty to the

citizens. Due to this DNA-profile, citizens are better informed about possibilities for, for instance permit
applications.
Besides this, another function of this action-orientated approach, is ensuring that actions actually will be
taken. What nowadays remains of an idea, must be transformed into a plan in the future.
6. From ‘working on a complete final result’ to ‘vision permanently developing’.
The process of developing an omgevingsvisie needs time. It is in iterative process. Important is to keep
learning from the past and others, but at the same time is keeping on track crucial as well. According to
the report: ‘’The omgevingsvisie is always ready, but never finished’’. However, capacity is required for
this process and this capacity is often not available. Therefore, municipalities need to make choices: ‘What
is urgent? What is important? What can we possibly drop in the new vision?’ By doing this, they will be
working on capacity building.
7. From ‘local requirements an ambition’ to ‘making choices on regional thinking and acting’.
Many solutions are at regional level. Therefore, regional thinking and acting should be applied more
often.
Yet there is one side note: only eighteen municipalities have been selected as a pilot for the first round, while
fifty municipalities showed their interest in this pilot. In figure 1, there is an overview of participating
municipalities. Noticeable is that some of the provinces are overrepresented compared to others. For instance,
the municipalities in provinces of Zeeland, Groningen and Friesland were not at all represented in the pilots.
This might distort the results.

Figure 1: Pilot municipalities 2017/2018. Source: Aan
de slag met de Omgevingswet, 2018.

2.2 Interviews with experts
Experts first of all indicate that organizational ‘capacities can make a contribution to the implementation of
the omgevingsplan. Different types of capacities emerged during the interviews. Having (sufficient) financial
resources often results in the ability to experiment with the Omgevingswet. Knowledge can also be seen as a
capacity. The extent to which knowledge about the Omgevingswet and the omgevingsplan is present, can
influence the success of the implementation process. This also involves communication from external parties
such as the VNG and the state, and communication within the organisation. Both should be contributing to
the level of knowledge. In addition, it should create awareness among the municipalities about the cultural
change the Omgevingswet requires. Another capacity that has emerged during the interviews with experts is
‘time’. According Klarenbeek, municipalities have had too little time to practice with the omgevingsplan,
because the state was too late in providing certain standards such as the standards for the DSO.
It has also emerged that the size of the municipality has an influence on the implementation of the
Omgevingswet. According to Geuke and Groen, the smaller the municipality, the shorter the communication
lines and the easier it is to work integral. Based on their experiences, they think that this stimulates the
implementation process. On the other hand, it is not just the small municipalities that benefit (Klarenbeek;
Geuke). Larger municipalities generally have more financial resources and knowledge, which gives them the
opportunity to experiment (and to fail).
In addition, it was stated that the implementation process can also be influenced by the behaviour of civil
servants. Firstly, civil servants find it often difficult to look outside their own domain (Geuke). This hinders
integral working. Secondly, the average age of the civil servants might have a detrimental effect on the
motivation for the Omgevingswet.
Lastly, Geuke underlined the importance of intermunicipal and regional cooperation, but also cooperation
with, for example, the omgevingsdienst. Co-creation, as one of the main principles of the law, can tackle
several problems at once. It can solve capacity problems, because costs are shared. Additionally, it can
increase motivation by sharing positive results. In Geuke’s opinion, it is therefore interesting to investigate
which actors in the regional environment of the municipality can contribute to the implementation of the
omgevingsplan.

2.3 Results of first findings
Based on the interviews and the results from the pilots of the omgevingsvisie, the following has emerged:
Not all municipalities are aware of the cultural change in the organisation that is needed as a consequence
of the Omgevingswet.
Municipalities must let go of sectoral working methods and replace it by integral working methods. More
cooperation within the organisation is needed.
New philosophies on government control must be considered. A strong emphasis should be placed on
(new) forms of co-creation and civic participation.

Developments regarding the Omgevingswet must be considered in line with a municipality’s DNA. The
one municipality is not the other and thus not comparable to the other.
Motivation within the organization could also play a major role in the implementation process.
Having sufficient (financial and knowledge) capacities and using them properly is important.
The role of intermunicipal or regional cooperation regarding the implementation of the omgevingsplan
must be assessed. In addition, the role of external actors, such as the omgevingsdienst, should also be
considered.
In the next chapter, these first findings will be further explored.

Chapter 3. Theoretical framework
In this chapter, the theoretical framework will be drawn up (figure 2), which consists of a search through
consisting theories, which all in their own way contribute to the construction of the conceptual model of this
research. The chapter starts with a brief introduction into the integrated policy approach. Thereafter, there
will be a broad assessment of philosophies on government control, using the quadrant of the NSOB, in which
the first link is made to a new way of working as a requirement of the Omgevingswet. Next, three generations
of policy implementation will be discussed, from which the first indicators emerge. This paragraph will be
followed by addressing the concept of ‘organisational adaptivity’ what is seen as a method of dealing with
complexity. Next, the method of administrative strength is used as a way to give interpretation to adaptivity
in a municipal organisation. In addition, it forms a basis for the categories used in the conceptual model.
As this research will focus on the external context of the municipality, the next paragraph will firstly
pay attention to different kinds of intermunicipal and regional cooperation. In addition, other regional actors
that have a role in the implementation of the Omgevingswet and the omgevingsplan will briefly be discussed.

Figure 2: theoretical framework

3.1 Integrated policy approach
As turned out from the pilots omgevingsvisie, sectoral working and thinking within the municipality must
be replaced by integral working and thinking. It is a new way of working, which is also encouraged by the
legislator (Aan de Slag met de Omgevingswet, n.d.). This new way of working goes right across the municipal
organisation and it doesn’t only apply to the omgevingsplan, but to all six core instruments. One of the
reasons for more integrity lies in a short(er) period of decision-making, which also includes many more
aspects than before, now that it covers the entire physical environment. This means, therefore, that the social
and physical domains, two worlds that are often still very distant from each other, must begin to speak each
other's language and will need to increase their working together. Ultimately, the more departments are
interconnected, the easier it is to make one joint decision, and thus the quicker the decision-making process
is. Besides, a single purpose approach is not desirable anymore. Why not immediately apply climate
adaptation requirements when a road needs to be restored anyway? After all, projects are dominated by
sustainable developments in spatial planning. A government that operates on a sectoral basis no longer seems
to fit in with these developments and needs integration of its policies and departments (Briassoulis, 2014).
In addition, the increased complexity has also its effect on the administrative system and makes integral
working desirable. One of the reasons for this complexity is more diversity within the society and in their
opinion of social issues. Besides, through networking and the emergence of technologies, more and more
actors are involved in certain issues and are making themselves heard more and more (Kickert et al., 1997;
Schram et al., 2018). ‘’The great number of interactions and differentiation among actors and resources
reduce the chances of understanding one another’s functions and increase the incidence of problems’’
(Zahariadis, 2003 in Briassoulis, 2014). In combination with changing environmental, socio-economic (i.e.
globalization) and political conditions, finding agreement on a particular problem together with the society
seems to be increasingly difficult (Briassoulis, 2004). This development of the empowered citizen does affect
the relationship between government and society, because problems blow up in size and cross administrative
borders (Schaap & Van den Dool, 2013; Briassoulis, 2014). Therefore, the government is, as it were, forced
to apply new methods to involve citizens more and in a better way.

3.2 Philosophies on government control
It has become clear from the previous paragraph that the government must pay more attention to integral
working and that it therefore should also implement new ways of working. The Omgevingswet is all about
the new way of working too, which should result in a changing and progressive government that works
integrally. In addition to this change within the internal organisation, changes also take place in interaction
with the (external) environment of the organisation. On the basis of the co-creation idea, there should be
more cooperation with (private) partners and citizens. In addition, citizens also need to be involved in the
decision-making process at an earlier stage, and thus participation will take on a different form too.
One of the findings acquired through the pilots for omgevingsvisies is that municipalities must think of what
kind of steering philosophy they want to apply. For some, often conservative municipalities, this will be quite

a challenge. Other municipalities might have already tended much more towards a steering philosophy in
which co-creation is given a significant position. The Nederlandse School voor Openbaar Bestuur (NSOB,
Dutch School for Public Administration) has put four of types of philosophies on government control in a
quadrant (van der Steen et al., 2019), as can be seen in figure 3. These philosophies all reflect different views
on government control and focus on the relationship and cooperation between the government and the citizen.
This quadrant shows which philosophy emerged during which movements within government management.
The orange arrows show the course of this. One philosophy does not exclude the other, but should be seen
more as an addition to the previous one.

Figure 3: NSOB: Van der Steen et al., 2019 – orange arrows are added

The lawful government (‘rechtmatige overheid’) (bottom left) can be seen as the most traditional form of
government intervention. According to this approach, the rule of law forms the basis for governance (Bovens
et al., 2012) and administrative relations are hierarchically structured. The approach seeks a government that
acts legitimately when necessary, such as in conflict resolution, maintaining law and order and ensuring
public safety.
The performing government (‘presterende overheid’) (top left) is the successor of the lawful government and
emerged in times of New Public Management (van der Steen et al., 2019), a movement that was in favour of
a government that would adopt the same performance indicators as from the private sector. This development
is known as ‘the commercialization’ of the government. Citizens are also becoming more visible in this
movement and are seen as a customer of the government, which is a reflection of the vertical character
between citizen and government (Specht, 2012).
The cooperative government (‘samenwerkende overheid’) (top right) emerged from the idea of Network
Governance. Within this philosophy on government control, as the name suggests, cooperation with citizens,
organisations and companies is central. The government does not act in the foreground, but remains
predominantly involved in the background, is flexible and supportive, and is above all trustful (Van der Steen
et al., 2014; ROB, 2012). The motivation for cooperation arises, on the one hand, from pragmatic
considerations as a result of a shrinking government and the financial cuts being made in public spending.
On the other hand, there is a belief that involving the society in decision-making, for example through citizen
participation, may help solving complex problems, because ''the cognitive burden of the policy process is

shifted from the center to those places in the policy network that have more direct and immediate experience
of the problem itself'' (Dryzek, 1990, in Wagenaar, 2007). In other words, citizens know better what is going
on and have more knowledge of the problem. Therefore, it is wise to involve them. Within this philosophy,
we also speak of a participatory society, which gives an entirely new perspective on the (horizontal)
relationship between the government and the citizen.
The last philosophy, the responsive government (‘responsieve overheid’) in an active society (bottom right),
stems from the idea of societal resilience, stating that public value is created by both the government and the
society. Social energy is central, meaning that initiatives arise from a dynamic and agile society (Van der
Steen et al., 2019). The citizen takes on an active role and initiates plans, while the government acts
responsively and remains in the background. To a greater extent than the previous philosophy, this philosophy
takes account of the changing society and the increased complexity associated with it. A government that
operates more in the background, that networks and allows citizens to take the initiative, may fit in well with
this complexity.
The Omgevingswet is needed to make current and future social tasks possible. This requires a new way of
working and thinking of governments, residents and businesses (Gemeente Deventer, 2020). For this reason,
municipalities too, need to be open, coherent, flexible, inviting and innovative. Although one philosophy
does not exclude the other and in practice all control philosophies are applied, it could be argued that the
Omgevingswet focuses more on the two philosophies on the right. However, a ‘new’ steering philosophy is
not something that can be changed overnight by a few adjustments in permit application and participation
methods. The government – and thus the municipality – must take on a completely new role, requiring
adjustments in normative practices, as well as in the culture of the public authority. The extent to which a
municipality is able to adapt this new role might be related to the prevailing policy culture and the extent to
which the municipality is making progress in terms of implementation of the Omgevingswet and the
omgevingsplan. What this new role – often accompanied by concepts such as adaptivity and flexibility –
should look like is discussed in the next section.

3.3 Generations of policy implementation
In the seventies, the concept of ‘policy implementation’ had been introduced. Since then, there has been a lot
of research into it (i.e. Hogwood & Gunn 1984; Matland, 1995). Partly as a result of this multitude of studies,
numerous definitions of policy implementation have emerged. Theories into policy implementation are
divided into three generations. The first generation ranged from the seventies to the eighties, the second
generation from the eighties to the nineties and the third generation from the nineties and onwards (Matland,
2003).

The first generation of implementation
Pressman & Wildavsky are seen as the founding fathers of policy implementation and are therefore part of
the first generation of implementation (Paudel, 2009). According to them, policy implementation may be
viewed as ‘’a process of interaction between the setting of goals and actions geared to achieve them’’. Van

Meter’s and van Horn’s (1975) view on policy implementation is in line with this. They describe policy
implementation as: ‘’encompassing those actions by public and private individuals or groups that are
directed at the achievement of objectives set forth in policy decisions.’’ These definitions are mainly focused
on the achievement of certain goals through actions undertaken by the public and by private individuals. The
definitions come close, but do not yet quite match the subjects of this study. The reason for this is that the
nature and the scope of the Omgevingswet differs considerably from what might be the ‘ordinary’ policy
implementation: the whole policy culture must change in order to achieve a successful implementation.
As there are several variants for the definition of policy implementation, there are certainly many variants
for measuring the effectiveness of an implementation. In 1978, Elmore drew up four – in her own words –
‘ingredients’ for a successful implementation (Paudel, 2009), which are the following:
1. ‘’Clearly specified tasks and objectives that accurately reflect the intent of policy;
2. A management plan that allocates tasks and performance standards to subunits;
3. An objective means of measuring subunit performance; and
4. A system of management controls and social sanctions sufficient to hold subordinates accountable for
their performance.
These ingredients are particularly focused at the process and the managing or steering of implementation, but
they don’t say anything, for example, about municipal characteristics that may affect policy implementation,
which seems to be an important aspect of this research.

The second generation of implementation
The second generation continues to build on the first generation, but is adding more focus to the context of
the time in which the implementation takes place and to the relationship between policy and practice. For
this latter, it has added personal aspects, such as the influence of individual incentives and beliefs. In addition,
within this generation, it is stated that ‘’an effective implementation requires a strategic balance of pressure
and support’’ (Paudel, 2009). Thereby, it goes more deeply into the dynamics of the organisation.
The relation between the ‘top of the municipality’ 4 and the civil servants does play a role in this. There is a
well-known tension field between those two parties, in which on the one hand, civil servants, also called the
‘fourth power’, are seen as the party with the knowledge and the more long-term vision, which is shaped by
their generally long term of office (Bovens, 2000). In addition, they generally attach more value to
bureaucratic processes. On the other hand, the board often acts from a political rationality, which results in a
strong focus on winning votes. This usually goes hand in hand with short-term interests, because the results
of short-term efforts are more visible, and thus, the board is less concerned with long-term needs (Verhoeven
& Kruiter, 2016; Korsten, 2005). Regarding the Omgevingswet, possible tensions between these parties could
affect the implementation of the Omgevingswet, because one party may be obstructing the other or it is
simply not possible to reach an agreement. In order to avoid this, there should be good communication
4

The senior civil servants and the board of Mayor and Alderman

between the two parties. By engaging in dialogue and pointing out strengths and weaknesses to each other,
they should reinforce each other (Korsten, 2005).
Although the theorists within the second generation of policy implementation do have some common
grounds, their theories do vary widely. Therefore, two groups can be differentiated: 1) the supporters of the
top down perspective and 2) the supporters of the bottom up perspective. The first perspective is policycentered, and it is mainly about the capability of the policy maker to exercise control over the environment
and the implementers (Paudel, 2009). And thus, seen from another angle: the capability of civil servants to
execute tasks conform the goals embodied in an authoritative decision. Here, formalities, such as formal
organisation structures play an important role and are influencing the way of steering problems and factors
and the relationship between civil servants and policy makers (Elmore, 1978 in Paudel, 2009). An important
criticism to this first perspective on the second generation of implementation is that it attaches too much
value to policy makers and in this sense ignores the influence of the implementers, the civil servants.
The bottom up perspective pays much more attention to the implementers and thus the civil servants. Lipsky
(in Paudel, 2009), one of the first to describe the civil servants as street-level bureaucrats, states that the
street-level bureaucrats are the ‘real’ policy makers, since they are the ones that deliver policies to the
citizens. In addition, the bottom up perspective is also focusing on both the formal and the informal structures
and relationships (including behaviour) in the organisation. In particular, Hull and Hjern (1987) paid attention
to the informal structures, often manifested in networks (Paudel, 2009; Winter, 2003). In order to examine
the role of networks in policy implementation, they used the combined approach of snowball and socialmetric methods and that way, they could identify the relevant implementation structure for a specific policy
at different governmental levels.
Winter, who gave in his book ‘Implementation in Perspective’ (2003) a holistic and critical overview of the
different views on policy implementation, states that bottom up researchers ‘’go to the whole length rejecting
the objective of policy mandates as an evaluation standard.’’ Their analysis usually starts from a specific
problem or case that is depending on (the interests of) the researcher. Therefore, the researcher is the one
who determines the evaluation criteria for his or her own research into the effectiveness of a policy
implementation. A principle that is also applied in this study.

The third generation of implementation
The second generation of implementation has also been criticized. Partly because of the two quite different
perspectives, there was no uniformity in assessing the effectivity of policy implementation (Paudel, 2009).
The third generation of implementation is therefore focusing on reoccurring and fixed patterns that occur in
municipal organisations and in their implementation outcomes.
Matland (1995) states that an effective policy implementation requires ‘’compliance with statutes’ directives
and goals; the achievement of specific success indicators (drawn up for a certain implementation); and
improvement in the political climate around a program’’ (in Paudel, 2009). With this statement, Matland
distances himself from Elmore. He claims that an effective policy implementation depends on the

achievement of specific success indicators for that implementation, meaning that there is not one single list
with success factors that applies to every implementation.
Giacchino and Kakabadse further elaborate on these specific success factors (Paudel, 2009). They address
decisive factors for a successful policy implementation. They too talk about a strong project management
and the political context and its responsibility, and are also adding team dynamics and level of commitment
to policy initiatives, assuming a certain organisational motivation or ‘’will’’ to implement a (new) policy.
The assessment of a motivation or will, might be harder since there are numerous underlying factors that
could affect it. Examples of these factors are (Paudel, 2009): ‘’competing centers of authority, contending
priorities or pressures and other aspect of the social-political environment’’. So, there should be a motivation
of ‘’we want this and we are going to make the best of it’’ among civil servants, who are then more likely to
actually undertake action (Korsten, 2015). However, when this willingness is present to a lesser extent, and
there is, for example, resistance to change or a lack of support for the new plans, the implementation of new
developments can be hindered and delayed. This is nothing new, there is already a pile of literature available
describing the phenomenon of resistance to change that impedes organisational changes (i.e. Metselaar, 1997;
Metselaar & Cozijnsen, 2002; Kotter, 2007).
From all three generations, learning points can be taken that can be applied in this research into the
implementation of the omgevingsplan. The first generation has shown the importance of managing and
control, and in order to make this tangible and measurable, leadership and strategy could be studied as an
influencing factor. The second generation firstly concentrated on the organisation’s capacity and combined
this with individual incentives and beliefs. It also gave interesting insights in internal relations between the
(local) policy makers and the civil servants and the power of the street level bureaucrats. But this perspective
also provided an insight from another nature: the role of the researcher should not be underestimated in
drawing up the evaluation criteria. In this study, too, the researcher is the one who sets the criteria and thus
excludes certain factors that might also be influencing the implementation process. Lastly, the third
generation seems to have the most comprehensive view on policy implementation and integrates the aspects
from the first two generations. It also stresses the importance of motivation (organisational drive) within the
organisation. In addition, this generation is making more use of theoretical and methodological models, with
‘’an increased focus on the operationalization of concepts, an exhaustive search for reliable indicators and
the specification of theoretically derived hypotheses’’ (Paudel, 2009). This research will most rely on this
third generation of implementation.

3.4 Theories on organisational adaptivity
Despite the fact that theories on policy implementation have provided a lot of interesting insights on factors
that might influence a policy implementation, it seems to miss an important concept: organisational
adaptivity. This concept is more focusing on organisational characteristics that may affect policy
implementation. Additionally, it pays more attention to the organisation’s climate, which is often very
complex.

Even though the Omgevingswet aims to reduce the complexity of the current legislation in spatial planning,
it does also create complexity due to the new (steering) role that the municipality has to take on and the new
tasks that are assigned to it. It is expected that the entire organisation will have to be turned upside down.
This requires an adjustment of the organisational structure, as well as an impulse to the drive and motivation
within the organisation. Hence Mrs. Schultz speaking of a ‘cultural change’ instead a simple change of rules.
The question is: to what extent are the municipalities adaptive enough to realize this cultural change?

An adaptive system
The more complexity, the more an organisation needs to adapt and the less it should stick to ‘habitats from
yesterday’. According to Unewisse & Grisogono (2007) ‘’the ability to adapt appropriately is absolutely
fundamental to success in coping with those changes.’’ In their article, they refer to ‘general’ changes, caused
by complexity with a dynamic, an unpredictable and constantly changing nature. They don’t see adaptivity
as an adaptive response to every single change that may occur within an organisation. They rather see it as a
capacity to ‘’generate new context appropriate responses to new challenges’’. In literature, adaptivity is often
translated in the adaptive system and it is usually directly related to complexity and change (Unewisse &
Grisogono, 2007). Since the whole organisational system is involved, a holistic and multi-scale approach is
most commonly applied to enhance this adaptivity. For this reason, this research too aims to explore multiple
aspects of the internal organisation and in addition to this, it assesses the extent to which external (regional)
factors play a role as well in the implementation of the omgevingsplan.
Measuring the adaptivity of an organisation is usually not a straightforward task. As said, adaptivity has a
multi-scale character and this means that a lot of organisational aspects are involved. That is why it can also
be measured in different ways. For example, Unewisse & Grisogono (2007) have considered adaptivity from
a rather holistic perspective. In their work, they introduced four values that provide the basis for adaptivity.
These are the following:
1) Responsiveness – recognizing and dealing effectively with immediate threats and opportunities.
2) Agility – recognizing whether a change in an organisation is needed when changes in the context or
system arise, and additionally, implementing these changes easily.
3) Flexibility – ability to use different ways to do different things.
4) Resilience – ability to, for example, recover from eventual failures.
These values could serve as leading conditions in this research. However, although these values are applicable
throughout the organisation, yet, they are not measurable. And thus, the next question arises: How to make
values like this measurable and what kind of indicators can be used in this respect?

Leadership
To start with, leadership deserves special attention in this study, because it is often an underlying element of
other factors. Motivation, for example, is driven by motivated leaders and their allocation of capacities. A
model in which leadership plays an important role is the INK-model (INK, n.d.) (see figure 4). This model

is a management model and concerns self-evaluation of an organisation. Generally, it is aimed at exploring
the qualities of an organisation in different areas of focus, such as leadership, strategy and policy,
management of processes, employees and money. As can be seen in figure 4, it assigns a strong role to
leadership in this, since it represents a large, connecting box.

Figure 4: INK-model (INK, n.d.), green framework added

According to Uhl-Bien et al. (2007), leadership is a core factor in whether organisations can meet (major)
changes and challenges. Their research assumes that leadership is interactive and dynamic and that it exists
in a context of mutual dependency, networking and other forms of interplay (Uhl-Bien et al., 2007). This is
in contrast to more conventional theories about leadership, relying on certain, fixed positions and authorities,
and that are possibly ignoring the complexity of organisations a little more than they should.
A major responsibility for the successful implementation of the omgevingsplan lies with the board of the
municipality. Studies into successful implementations of new policies have revealed that the top of the
organisation must have faith in the policy and actively support it in order to get an organisation into action
(Boonstra & Steensma, 2007). However, it must be taken into account that municipal organisations, just like
the most other organisations, are becoming more and more complex (as an interconnected system), ‘’driven
by factors as interconnectivity and redistribution of power resulting from information flows that are allowing
people to link up and drive change in unprecedented ways’’ (Uhl-Bien & Arena, 2017). Ultimately resulting
in transforming organisations, in which more forms of connecting with each other, digitally, but also through
networks emerge.
Uhl-Bien & Arena (2017), are speaking of a municipal organisation as an adaptive system, able to adapt in
and evolve with an environment that is subject to change. The traditional top-down approach is not seen as
an appropriate approach in an adaptive response, and certainly not in complex environments. Instead, more
attention is paid to networking and emergence, which is related to structural adaptation. This latter by UhlBien & Arena (2017) described as: ‘’Emergence is the creation of new order that happens when agents (e.g.,
people, technology, information, resources) in a networked system combine together in an environment
poised for change to generate the emergence of something that did not exist previously.’’ The Omgevingswet
is remarkably similar to the 'new order' they describe here that also emerges in a complex municipal
organisation, and above all, may entail even more complexity. According to Uhl-Bien & Arena (2017) an

adaptive response involves networked agents that are able to think in an alternative way and use an alternative
approach in order to find a solution of handling a complex situation. Often this way of acting cannot be
assigned to one specific person, but rather to the (entirely) interconnected organisation.
However, this doesn’t mean that leaders – the board of the municipality – have a minor role. They are
expected to enable adaptive responses by creating conditions that stimulate ‘emergence’ (Uhl-Bien & Arena,
2017). Information flows is an example of such a condition. This ensures agents – civil servants – to be
connected with each other and that they have a common perspective and purpose, from which an adaptive
response can be identified. In order to be able to realize information flows, civil servants therefore need to
be brought together, for example by creating open workplaces.
In addition, a certain amount of pressure has to be exerted in order to loosen-up the organisation, which in
turn stimulates adaptivity to changes. According to Uhl-Bien & Arena (2017), a ‘tag’ or an ‘attractor’ – a
symbol, event, person, or piece of information – is needed that (or who) understands this pressure and can
interact with timing and complexity, eventually speeding up the implementation process.
Yet, the question remains to what extent there is still a need for (hierarchical) leaders in an organisation that
is starting to look more and more like a self-organizing organisation. Hierarchy and top-down approaches do
not seem to be the solution to complexity, nor an incentive to adapt to changes. Yet, the ‘average’ Dutch
municipality is still organized in such a way, which inhibits the system’s ability to self-organize. Moreover,
because of the bureaucracy, other values, such as rationality and efficiency, are likely to overshadow
adaptivity. Uhl-Bien & Arena (2017) pose rightly the question: ‘’Is it possible to enable organisations to act
as complex adaptive systems even though they have hierarchical structures?’’
Uhl-Bien & Arena (2017) give a suggestion as an answer to this question as well, and they compare three
types of leadership. Note: These types are not necessarily assigned to one single person of position. In
addition, one single person could engage with all three types of leaderships, showing a high degree of
flexibility and agility. After all, an organisation benefits from all three types of leadership in the organisation.
1) Operational leadership – most resembles formal forms of control and is focused on efficient
implementation.
2) Entrepreneurial leadership – is primarily focused on a leader being a source of creativity and a stimulation
of new ideas and innovation.
3) Enabling leadership – is introduced by complex thinking and is seen as a complement to the previous
types of leadership. As can be seen in figure 5, it takes a middle position between the other two types of
leadership. Just as the term suggests, this type of leadership is about enabling the organisation to face
complexity, for example by capturing ideas and plans, developing and implementing them. In addition,
an enabling leader fulfils a connecting role in the existing networks within the organisation. This way, it
strongly contributes to the emergence. Uhl-Bien & Arena (2017) say the following about what such an
approach should look like. Enabling starts with understanding the situation and the complexity of it and
by understanding the importance of emergence. This understanding must be transferred to others so that

they can act upon it. Important in this transition is dealing with uncertainty, conviction and humility,
ensuring that the necessary risks are taken with confidence and that the process doesn’t stop in the event
of a failure. Ultimately, the greatest challenge is that they, the enabling leaders, dare to take a step back
and that they let the organisation work on its own strength on the emergence. Naturally, the process is
monitored from then on, with some minor interventions here and there.

Figure 5: Three types of leadership, Uhl-Bien & Arena (2017)

What can be learned from this theory is that ‘leadership’ is an umbrella term for different types of leadership.
When thinking of the concept of leadership, it is often quickly linked to formal leaders within the
organisation. However, this theory showed that a formal, top down approach do not fit the new culture within
the organisation anymore, which is often very complex. Therefore, enabling leaders that are innovative and
creative and have a connecting role, are needed in the adaptive organisation.
In addition, it turned out that a leadership role in an implementation or in an adaptive process does not
necessarily have to lie with the formal leader, in fact, basically anyone can take initiative as an agent of
change.

3.5 Theories on administrative strength research
Since this research is focused on the organisation of a municipality, it was decided to use the method of the
administrative strength research 5, focused on measuring the adaptivity of a certain municipality on a certain
change or implementation. This method will be applicable to this research, since this research concerns the
implementation of the omgevingsplan at Dutch municipalities, and seeks to examine to what extent municipal
organisations are already sufficiently adaptive to the changes as a consequence and requirement of the
Omgevingswet and the omgevingsplan. The administrative strength research has evolved over the years from
a narrow and traditional approach to a broad and modern one. Both of the approaches will be discussed in
this chapter.

5

In Dutch known as ‘Bestuurskrachtonderzoek’.

Traditional approach
In the first approach, the traditional, the most important indicator of the organisational adaptivity was the size
of the municipality. The idea was as following: the bigger the size of a municipality, the more employees and
the more knowledge within the organisation, the easier it is to deal with changes (De Vries et al., 2019). Thus,
the large municipality will have more administrative strength.
Research from Korsten (2015) has also shown that ‘’a large municipality has a large and differentiated
production capacity in terms of quantity and quality, with numerous specialties’’. In other words, large
municipalities often have more, for example, financial and employee capacities, and therefore, it is easier for
large municipalities to cope with changes and new implementations, such as the Omgevingswet. Modern
approach
Nowadays, the modern approach is applied more often in the administrative strength research, and a number
of yardsticks have been added to the concept. For instance, the importance of the local context and the role
of the management and the board is in this approach underlined (De Vries et al., 2019; Korsten, 2010). And,
in addition, it pays attention to the administrative / organisational structure and informal manners within the
municipality (De Vries et al., 2019; Noordegraaf & Vermeulen, 2007).
Toonen et al. (1998) are considered to be the founders of the concept of administrative strength research. In
their research into the effects of municipal rearrangements, they examined the ‘quality’ within municipalities
(Castenmiller & Van Dam, 2008). They aimed to develop a model through making use of two angles: roles
of municipalities and dimensions of quality. For this first, multiple municipal roles towards the society can
be ascribed, corresponding to the different philosophies on government control (i.e. the service-orientated
role or the ‘part of the system’ role). For the second, the authors made a distinction within the concept of
quality, and drew up three variants:
Operational quality – in assessing operational quality, in particular, attention is paid to management
values, such as efficiency.
Administrative quality – this is mainly about policy and decision-making processes, such as legitimacy
and integrity.
Institutional quality – this concerns the classic values of public administration, such as robustness and
reliability.
By measuring and assessing municipalities from these two angels, it is finally possible to make a statement
about a municipality’s administrative strength. The main learning point from this research is that the
qualitative research units cannot be seen separately from each other, they are always interconnected in a
municipality. Therefore, the quality can only be measured when the (outcomes of) the values are combined
(Castenmiller & Van Dam, 2008). For this reason, this study will also approach the subject from several
angles and it will pay attention to correlations between factors and characteristics too.
The Ministry of the Interior and Kingdom Relations (2009) considers administrative strength as follows: ‘’the
ability of a municipality to carry out its legal and autonomous tasks adequately and to make the right
connections within its own social context’’. The focus in this definition is on a delegation of tasks from the

government to municipalities and their execution of these tasks on the one hand, while on the other hand the
social context got an important role assigned as well. The joint definition of the Association of the Town
Clerks and the Association for Public Administration overlaps with this definition (Boschker et al., 2011),
but adds another aspect, which is: the ability to ‘’work with a democratic governance that is reliable, honest
and responsive’’.
As already has been mentioned, De Vries et al. (2019) approach administrative strength from the resources
within the municipality (as a result of the size of the municipality). Resources could be one of the most
important determining factors for the implementation of the omgevingsplan. Regardless the motivation
within the municipality, the process could be greatly slowed down at a time when the municipality simply
does not have the capacity to implement the plans made. Korsten (2015) underlines this idea and describes
these resources mainly as budgets (financial capacity) and civil servants (employee capacity). In his research,
the capacity of ‘civil servants’ also includes a certain knowledge (capacity) and skills.
Boogers and Schaap (2007) also elaborate on the idea that resources are one of the most important
prerequisites for having administrative strength, but they omit the key role of the size of the municipality in
administrative strength. For this reason, their theory does rather belong to the modern than the traditional
approach. They state that administrative strength is the capacity to take over tasks from higher authorities
and execute these tasks in a good order. This is captured in three capacities:
The decision-making capacity – here, decision-making capacity refers to ‘’the extent to which the
administrative body can carefully, well-informed and successfully assess decisions’’ (De Vries et al.,
2019; Boogers et al., 2008; Van Kan et al., 2014).
The execution capacity – this capacity, on the other hand, focuses more on ‘’the extent to which the
municipality can satisfactorily carry out its (co-)reigning duties’’.
The accountability capacity – this capacity is about ‘’the accountability that the municipal government
has to give on the consequences of its actions and decisions for the realization of national policy goal
and the informing about it’’ (De Vries et al., 2019; Boogers et al., 2008; Van Kan et al., 2014). According
to De Vries et al. (2019), the accountability capacity includes the need for cooperation and the role of
the cooperation in which the municipality is engaged (as well stated by the above-mentioned Ministry
and Associations) and, thus, it addresses the external context of the municipality. Boschker et al. (2011),
too, deal with the regional (external) context of the municipalities, in addition to the internal context.
According to them, both contexts need to be examined during an administrative strength research. The
assessment of the local context ‘’is based on the willingness of municipalities to focus on tasks in the
local community in order to carry them out in cooperation with external partners’’ (Boschker et al. 2011).
They state that municipalities are dependent on actors in their network and in information provision and
control attempts. The role of the regional (external) context in the implementation of the omgevingsplan
is further elaborated in in the next paragraph.

PBL (De Vries et al., 2019) has included a number of aspects of these studies in its report about administrative
strength and has made an overview of relevant aspects in this regard. This overview is showed in figure 6.
The pink / purple area in this overview shows the ‘narrow’ (traditional) approach of bestuurskracht and, thus,
the size of the municipality is the only explanatory condition in this approach. The yellow / green part, which
actually covers the entire area of the overview, reflects the ‘broad’ (modern) approach.
The categories listed on the left side of the figure will be applied in this study as well. These are the following
categories:
Economies of scale
Policy culture (and in addition, organisational structure 6)
Motivation

Resources
On the basis of the categories and the corresponding indicators, ultimately, an effect assessment can be
conducted in the analysis. In this assessment, positive, negative or ineffective influences of indicators on the
implementation of the omgevingsplan are sought. In addition, correlations between factors are also being
investigated.

Figure 6, ‘smalle en brede opvatting over (voorwaarden voor)
bestuurskracht, De Vries et al. (2019) (PBL)

3.6 External factors
As described in the first paragraph of this chapter, spatial planning is often involved in a great deal of
complexity. More and more actors are involved in a certain, complex issue and it is hard to get every
6

The second part has been added by this study.

‘’belanghebbende’’ (party of interest) well engaged in the process and to counteract chaos, and unexpected
and unwanted outcomes (Klijn & Koppenjan, 2016). There is often a lot of wickedness about the issue as
well, for example as a result of a lack of information and transparency. This complexity is also reinforced by
the fact that problems are becoming cross-border. For example, not only municipal and provincial borders
are crossed, but also on a global level the borders frequently blur. That is why interdependencies between
public authorities emerge and therefore, interactions between these authorities are more and more needed.
In this study, it has been decided to also include the external context of the municipality as a ‘factor’ that
could influence the implementation of the omgevingsplan. This has been mentioned in an interview
conducted in the preliminary research, in which was stated that cooperation could perhaps tackle several
problems at once. In addition, it emerged from the research into the administrative strength studies (i.e. the
accountability capacity by Boogers & Schaap, 2007). But more importantly, co-creation is one of the
principles of the Omgevingswet. Therefore, it seems to be interesting to investigate what kind of influence
cooperation, as a form of co-creation, has on the implementation of the Omgevingswet. Attention will thus
be paid to intermunicipal and regional cooperation and to the role of other actors in the regional (external)
context of the municipality, for example, the omgevingsdienst and the Regionale Implementatiecoach
Omgevingswet.
The role of intermunicipal and regional cooperation
Municipal and regional cooperation are nowadays unavoidable; municipalities are not only advised to
cooperate; it has in fact become a necessity to cooperate. This necessity doesn’t only apply to small or large
municipalities. According to Derksen & Schaap (2010), small municipalities often have a too small business
scale for efficient representation of all their tasks, whereas large municipalities are not always able to combat
all regional problems effectively, as a consequence of a too small scale in which they operate. Thus, for all
sizes of municipalities, cooperation seems to be needed.
Most municipalities are aware of this and are therefore willing to cooperate too. Consequently, partnerships
have become more and more accessible (Boogers et al., 2016). As a result, there are numerous regional
partnerships and networks in which municipalities operate. As positive as this sounds, it can also turn in a
drawback. The networks are no longer comprehensible and lack a clear structure. This is not only
inconvenient for the citizen, the municipality itself is unfortunately often not well informed about which
networks it operates in.

Variants on intermunicipal and regional cooperation
Yet, there is no uniformity in the use of the concepts of intermunicipal and regional cooperation. This is
because there is also no single definition available. That is not so strange, since there are numerous forms of
regional or intermunicipal cooperation that vary in nature and scope. Citroni, Lippi & Profeti (2013), has
therefore made a classification of (inter-municipal) cooperation, which consists of the scope, the degree and
the composition of the cooperation.

Scope of the cooperation
The first, the scope of the cooperation refers to the amount of shared services, in which subdivisions can be
made. Schaap & van den Dool (2013), for example, have made a threefold division of an administrative
nature that focuses on the types of activities on which municipalities cooperate and created three models: the
network model which resembles soft forms of cooperation in which the civil service remains in service of its
own municipality. An example is sharing information and knowledge. The matrix model describes forms of
cooperation in which municipalities carry out certain tasks for their own municipality and other
municipalities, resulting in an integration of the policies in those areas in which the municipalities cooperate.
The integration model, lastly, is the most far-reaching form of cooperation. The civil services of
municipalities are largely merged in this form. This civil service will then carry out tasks for the participating
municipalities on a contractual basis (Schaap & Van den Dool, 2013).

Degree of the cooperation
The second, the degree of cooperation, involves analyzing how the organisation of the collaboration is
constructed. The Wet gemeenschappelijke regelingen (Wgr, the Joint regulations act) for example, has
included various partnership constructions. According to Korsten (2006) and Schaap & van den Dool (2013)
the current Wgr authorizes various forms of public-law partnerships. For instance, the arrangement with a
sectoral-oriented public body (article 8, first paragraph, Wgr), the arrangement with a joint body (Article 8,
second paragraph, Wgr), the construction of the central municipality (Article 8, third paragraph, Wgr) and
the ‘zonder meer’ arrangement (not explicitly mentioned in the Wgr). In addition, mixed forms and forms of
cooperation under private law are also possible.

Composition of the cooperation
The third, the composition of the cooperation is about the division of roles and the power positions within
the cooperation. Examples of compositions of cooperation are: collaborative governance, co-creation and coproduction, and social innovation. In addition, there are also other variants that describe in any way a
cooperation between a government and other actors.

Motives of cooperation
This study is primarily concerned with the question of what a cooperation of this kind would yield in terms
of the implementation of the Omgevingswet, and the omgevingsplan. Numerous motivations and reasons can
be found. Zwaan (2005) mentions that the need for budget cuts is without doubt one of the most important
incentives for the development of new forms of cooperation. Also, economies of scale can play a major role
in whether or not to cooperate. The fact that it is becoming increasingly difficult to carry out certain tasks
independently (Korsten & Beckers, 2006), can be an incentive to cooperate too. In this respect, Korsten &
Becker (2006) state that cooperation doesn’t only concern the municipalities in need, but also the
municipalities in which everything is working fine. The following motives to cooperate were indicated by
Korsten & Becker (2006):

-

‘’Small organisations have difficulties in providing and executing services at a high level of quality’’. In
addition to this, Schaap & van den Dool (2013) state that municipalities are also considering cooperation
in order to increase their strategic strength and administrative power. This will reduce the vulnerability
of the municipality;

-

It can lower the costs for citizens and thus it improves the service delivery (Strikwerda, 2005);

-

It stimulates a cost reduction through economies of scale;

-

It improves the quality of work processes;

-

It improves the professionality and expertise of employees and it can combine scare expertise (VNG,
2003);

-

It improves the labour productivity;

-

It improves and makes it easier to share knowledge and experience for example by exchanging best
practices, and it enables specialization

-

It improves the career prospects of employees (Korsten, 2015);

-

It strengthens the bargaining position in relation to, for example, suppliers;

-

It improves cross-border activities (Schaap & van den Dool, 2013).’’

However, this is a non-exhaustive list of motives and thus there are more conceivable incentives for
cooperation.

Relations in regional network
What kind of relationships a regional network consists of is of course strongly dependent on each network.
Since this research has a bounded rationality, not the entire network will be explored of each municipality
that is involved in this study. Therefore, the focus will be on two services concerned with the Omgevingswet:
The omgevingsdienst and the Regionale Implementatiecoach Omgevingswet. There has not yet been an ex
ante assessment of both services. Nor does the literature mention the role of such services in the
implementation of new policies. For this reason, this research does focus on the role of these services in the
implementation of the Omgevingswet and the omgevingsplan.
In addition, this research will assess the external provision of information by the VNG and the VNG. This is
because this research examines both the municipal internal and the external communication concerning the
Omgevingswet, as a result of the preliminary research. It emerged that external information mainly comes
from the VNG and the government and therefore this research will focus on these two actors in this respect.

Chapter 4. Methods
This chapter will give an outline of the methodology applied in this research. It starts with addressing the
research strategy and methods (par. 4.1). After an explanation of the research paradigm and strategy has
been given, the abductive research method will be discussed in more detail. Thereafter, the case selection
will be addressed, which is followed by an explanation of the research model. Step by step will be explained
how the phases in this model are structured in this research. Paragraph 4.2 addresses the operationalization.
In this paragraph, the conceptual model will be addressed and the assumptions will be given. Paragraph 4.3
pays attention to the internal and external validity and the reliability of this research.

4.1 Research strategy & methods
A researcher has a specific perspective from which he or she is conducting research and in which the
assumptions and ideas of conducting research are reflected. This is called the research paradigm and there
are many kinds of it. Walliman (2006) for example, uses a continuum in which positivism and relativism are
both the extremes. The big difference between both is that positivism sees the world as something perceptible,
that consists of just one reality. The relativism contradicts this and states that there is no single reality, because
it is shaped by social contexts and a person’s own experiences (Lumen, n.d.) and ‘’therefore there can be
more than one perspective and interpretation of a phenomenon’’ (Walliman, 2006). The research paradigm
of this research tends to lean more towards relativism. The researcher assumes that there are different
perspectives on the implementation of the omgevingsplan, because it takes place in different contexts (and
municipalities). For this reason, a qualitative analysis will be applied. An important aspect of this paradigm
is that the researcher is not considered to be neutral. He or she is also conducting research from own beliefs
and values, and has already made certain assumptions in advance about the research subject (Walliman,
2006). This means that the researcher uses his or her own interpretation as well. Ontology speaking, the
researcher’s view is quite subjective, he or she is interpreter of the data (Charmaz, 2006). In the analysis, the
researcher will therefore search for ‘’constants in human behaviour which highlights the repetitive,
predictable and invariant aspect of society […]’’ (Walliman, 2006). For this reason, the research process is
not purely focused on testing the hypotheses that can be interpreted in multiple ways, but rather on ‘sensemaking’. Two paradigms that are covered by the umbrella paradigm ‘relativism’ are constructivism and
interpretivism. Generally, it is difficult to differentiate the two. They are often used interchangeably
(Schwandt, 1994).
Also, Guba & Lincoln (1994) gave an outline of research paradigms. They differentiated positivism, postpositivism, critical theory and constructivism. According to Guba & Lincoln (1994), methods within the
constructivist paradigm are mainly from a hermeneutical (i.e. reflexive processes) and dialectical nature,
which means that: ‘’The variable and personal (intramental) nature of social construction suggests that
individual constructions can be elicited and redefined only through interaction between and among
investigator and residents.’’ A word has no fixed meaning in the hermeneutics, it depends on the context. It
can be assumed that the information obtained, for example from interviews, is true in the respondent’s ‘own
world’. This means that the researcher does not have to interpret the results herself and leaves the

interpretation entirely to the research unit. This is not fully applied in this research because, as has been said,
this research also takes account of the researcher’s own interpretation. There is a number of strategies that
are relevant in this paradigm, i.e. phenomenology, grounded theory, ethnography and case study.

Abductive method
According to pragmatist philosopher Charles Peirce (Timmermans & Tavory, 2012): ‘’abduction, rather than
induction, should be the guiding principle of empirically based theory construction’’.
This research may not be constructing a theory, but it certainly is constructing a framework that provides
tools to assess the implementation process of the omgevingsplan at municipalities. In addition, because of
the responsibility of the researcher to interpret results and the need to make use of the already existing
knowledge and information about the subject, this research will apply the abductive method (Charmaz, 2006;
Timmermans & Tavory, 2012).
The practice of abduction can be described as a creative search process in order to find a hypothesis or
hypotheses that can explain a particular (surprising) fact (Bosch & Boeije, 2005), and has two, contrasting,
characteristics. On one hand, there is a need to loosen up thoughts, and thus, to be creative (Timmermans &
Tavory, 2012). On the other hand, there must be a certain awareness and control of these thoughts, for
instance, in constantly comparing the results. There is a sort of alternation between control and creativity,
which continues throughout the research. This idea corresponds to the hermeneutic circle, which is in line
with the constructivist paradigm from which this research is being done. It involves ‘’going back and forth
between analysis and collection of, and confrontation with 'data' ‘’(Bosch & Boeije, 2005), and thus, there
will be a continual comparison of observed phenomena and new phenomena in order to find out whether
there are any exceptions (Verschuren & Doorewaard, 2016, p.193). If there is an exception, it will be
examined whether it confirms or contradicts the rule and whether it is an important facet in the development
of the framework. An important feature of this cycle is that the researcher ‘abducts’ those explanations that
might not seem to be plausible after all. In order to come to this stage, he or she needs to dive into (the
patterns) of the, yet poorly understood, phenomenon. In this case, the implementation process of the
omgevingsplan at municipalities. It must be taken into account that the researcher doesn’t have all the
necessary information, and this creates uncertainty. This is where creativity comes into play: through creative
thinking, the researcher might be able to ‘’connect the dots’’ and to ‘’break with the limitations of deduction
and induction’’ (Taylor et al., 2018). The information he or she gains during the research, will be used as
‘evidence at hand’ in trying to explain phenomena.
A remarkable aspect of the abductive method is that it uses both inductive and deductive methods. ‘’It is the
process of forming an explanatory hypothesis. It is the only logical operation which introduces any new
ideas; for induction does nothing but determine a value, and deduction merely involves the necessary
consequences of a pure hypothesis” (Peirce, 1934; in Timmermans & Tavory, 2012). The starting point of
the abductive method is from assumptions. The researcher draws up some assumptions, which will be
presented in the operationalization. This is done from a holistic perspective, which means that there is a broad
approach to the use of concepts and ideas, which are firstly derived from the researcher’s knowledge. These

concepts and ideas are coherent and there is often no obvious cause and effect relation between them
(Timmermans & Tavory, 2012), but it is assumed that there might be multiple underlying interdependencies
between the concepts. Thereafter, the researcher ought to confirm or to reject these assumptions. This is
consistent with the ultimate goal of abduction, that of providing a plausible generalization or a causal chain.
Because there is still relatively little knowledge on the subject, in this case the preparations for the
omgevingsplan in municipalities, it makes sense not to exclude too many options in advance.

Case selection
Usually, a researcher chooses a certain organisation, country, event, etcetera as the main case, however, this
study is focusing on a ‘phenomenon’ or an issue instead, the omgevingsplan. Yin (2003) distinguishes four
types of a case study (see figure 7)
The first decision to be made is between a holistic or
an embedded perspective. Since this research aims a
holistic view on the implementation of the
omgevingsplan at municipalities, the two types
under the embedded view are excluded. Since
several municipalities are being investigated in this
study,

the

presumption

might

be

that

the

municipalities are being investigated from an
embedded perspective. Yet, because the study does
not focus on a relationship between the various
municipalities and the municipalities are only used to
explain the case, the omgevingsplan, it can nevertheless be

Figure 7: four types of case study drawn up
by Yin (Kähkönen, 2014)

defined as a holistic perspective with multiple cases.
In this study, the researcher did not choose to investigate only municipalities within a certain region or
province. The reason for this twofold. Firstly, the researcher wanted to find out whether geographical factors
and regional cooperation also play a role in the implementation of the omgevingsplan. This is why it is
desirable to involve several regions/ provinces in the research. Secondly, partly due to the impact of COVID19, it was more difficult to find respondents for interviews, let alone sufficient respondents within one region.
For this practical reason, it was more preferable to involve more than one region.
The researcher is aware that it is more challenging to make generalized statements about the Netherlands as
a whole when a qualitative study is carried out on the basis of <15 municipalities. The researcher has chosen
to use a relativist / constructivist approach, due to the fact that there is still little information available about
the research subject. An advantage of this is that it enables the researcher to make one of the first contributions
to the research subject. However, a disadvantage is that it is more difficult to make a comprehensive
explanation of the phenomenon. Therefore, making a contribution to the of explanation of the phenomenon

is a more important goal within this research than explaining the phenomenon comprehensively. For this
reason, the researcher does not consider an analysis of <15 municipalities inoperable.
However, in order to supplement the information from the interviews with respondents representing
municipalities, the researcher also chose to ask about the respondents' experiences with regard to the
preparations for the omgevingsplan in neighboring municipalities. Despite the fact that these results cannot
be validated, it is possible to check whether these results fit in with what other respondents said. This way, a
rough impression can be made of the implementation of the omgevingsplan in a higher number of
municipalities. In figure 8, an overview is given of the municipalities, regions, omgevingsdiensten and
cooperations represented in this research.

Figure 8: case selection

Research model

Figure 9: research model

Prior (theoretical) knowledge

From a certain curiosity and from the prior knowledge about the Omgevingswet and its postponement, the
researcher has drawn up the following research question:
‘’What problems do municipalities encounter during the implementation of the omgevingsplan?’’

Preliminary research

A researcher usually bases his or her research strategy on the research problem and question (Verschuren &
Doorewaard, 2016, p. 161). However, this research starts with conducting a preliminary research in order to
formulate a research question and problem. This preliminary research has a lot in common with a diagnostic
research, which is often executed by a lack of knowledge about the practical situation. In such a case, there
are many directions in which the causes of the problem can be found. The researcher needs to find out which

directions or explanations he or she wants to explore in order to bring focus to the research. According to
Verschuren & Doorewaard (2016, p.78) ‘’A researcher must determine a research direction in consultation
with those involved by making a decision from the multitude of causes of possible dysfunctions.’’ Therefore,
interviews will be conducted in this (preliminary) phase. Just like a diagnostic research, the final research
question will be formulated after preliminary research has been carried out. In this research, this will be done
during the reflexive processes (next sub paragraph).
The researcher will make use of all accessible sources of information about what’s already known about the
Omgevingswet and the omgevingsplan (Verschuren & Doorewaard, 2016, p. 196). The documents that have
been used are often from the Ministry of Environment and Infrastructure and from ‘Aan de slag met de
Omgevingswet’ 7. Interviews will be conducted with experts on the implementation of the omgevingsplan.
The results of the first findings (chapter 2.3) are used as sensitizing concepts (Bosch & Boeije, 2005). These
(already existing) concepts are seen as ‘feelers’ and provide the researcher guidance.

Reflexive processes

In the following phase, two methods will be used in order to collect data: a desk research (literature review
and theoretical framework) and the conduction of interviews. These two methods are used interchangeably,
because it is a reflexive process and thus, this is where the abductive methods are most apparent. By
continuously comparing data, the researcher is able to adjust the research question and the assumptions, and
to draw up (and adjust) the theoretical framework. Ultimately, a conceptual model can be made. The
researcher endeavors to gather as much information as possible from scientific literature and other
documents, such as reports, which may explain the concept. Not every concept can be explained by the desk
research, and is, therefore, more dependent on the results from the interviews.
After the second interviews are conducted and the theoretical framework is drawn up, the researcher changes
the main question again, which will then be the research question (chapter 1).
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This is an initiative of the Association of Dutch Municipalities (VNG), the provinces, water boards and the national
government and focuses on interadministrative and integral cooperation within the Omgevingswet, and it publishes many
documents on this theme.

Theoretical framework
The researcher chooses theories that provide a certain framework, for example the administrative strength
method that yield the categories and that could serve as a basis for the indicators. In addition, theories
presenting certain factors that can be used as indicators and theories about regional and intermunicipal
cooperation will be included in the framework too.
By a comparison of multiple administrative strengths methods and by the information gained about regional
factors, the researcher is ultimately able to provide in the first factors of the conceptual model. However, the
exact interpretation of these factors has not yet been determined, but it will become more meaningful in the
course of the research.
Literature review
The researcher uses the available information from reports and other published documents on the relationship
of indicators to the implementation of the Omgevingswet and the omgevingsplan. Not for each indicator
information is available. This is further elaborated in the operationalization.
Second interviews
According to Verschuren & Doorewaard (2016, p.217), people as data source are of importance in social
scientific research. Through conversations, the researcher acquires non-factual information, such as opinions
and perceptions (Van Thiel, 2014, p. 94). A positive aspect of interviews is that a researcher can provide a
large amount of information and it can be provided quickly. Besides, through interviews with different people
and with different functions, knowledge can be gained in diverse areas. A disadvantage of interviews is that
‘’conclusions about large units of observation (…) are drawn on the basis of material that has been gathered
at the level of individual people’’ (Van Thiel, 2014, p.33). Other sources, such as the desk research and
observations will be applied to overcome this problem, which is called triangulation of sources (Verschuren
& Doorewaard, 2016, p. 184). By using multiple data sources, a completer and more integral image of the
research subject can be formed.
The interviews will be semi-structured. The questions prepared will only be used as a guideline (Van Thiel,
2014, p. 94), allowing an occasional ‘change of path’ to be taken during the interviews. The conducted
interviews will serve as a funnel. Based on the interviewee’s answers, the further focus of the research can
be determined and ultimately, indicators that prove to be irrelevant after all will be abducted. Initially two
different interview guides will be drawn up: one for interviews with experts at Royal HaskoningDHV (as a
part of the preliminary research) and one for civil servants at municipalities. However, after all, all interview
guides are unique, because they are constantly adjusted by the findings from other interviews, a result of the
reflexive process. The interview guides are attached in appendix 2. In table 1, an overview of the respondents
is given.

Table 1: overview of respondents

(
Observations)
Because of the importance of triangulation of sources, the researcher initially aimed to make use of the
method of observation as well. The term 'observations' is mainly understood as attending events. The relevant
events for this research are organized by Royal HaskoningDHV, the VNG or other organisations / authorities
involved with the Omgevingswet (table 2). However, because of the COVID-19 measures, most of the
meetings that would take place in the period March – July were cancelled.

Conceptual framework and analysis of data

Table 2: overview of events

Transcribing and coding
Data will be collected and worked out. This practically means

transcribing interviews and sorting information gathered from documents and other sources.
Thereafter, the researcher starts coding the data. The collected material in this step is coded by means of open
coding, axial coding and selective (or theoretic) coding (Bruscaglioni, 2012). In this coding process,
abduction is involved as well. The focus will be on repeated statements, so that concepts can be formed.
Which statements are repeated regularly and are therefore reliable? And which are not? Because the
interviews conducted in the preliminary research phase have already been described and coded before the
other interview guides were drawn up, it was already possible to make important choices as to which
indicators would be covered in the subsequent interviews and which ones would be dropped.
Strauss & Corbin’s method of coding
The first phase is ‘open coding’ according to Strauss and Corbin (1990). This phase is rather explorative and
the researcher names the categories and fragments the texts of the open data. During this phase ‘’one’s own
and others’ assumptions about phenomena are questioned or explored, leading to new discoveries’’ (Strauss
& Corbin, 1990, p. 62). That is why labels (or categorizations) that have been created in advance are not
used, but rather those that emerge from the text so that the researcher is not too biased by the assumptions of
concepts and is still open to new insights (Bruscaglioni, 2012). In other words, there may be assumptions,
but they must be more in the background during the open coding process.
During the second phase, of axial coding, the researcher is seeking to bring categories together and to connect
them (Strauss & Corbin, 1990; Bruscaglioni, 2012). This phase consists of two steps (Tarrozi, 2008; in
Bruscaglioni, 2012):
1. Identifying macro-categories. The different concepts can be divided over several categories.
2. Making connections between categories and sub-categories. The researcher is trying to find different
kinds of relationships between the categories. For example: ‘’causal conditions, phenomenon, context,
intervening conditions, action / interaction strategies and consequences’’ (Strauss & Corbin, 1990).
During this phase, the initial conceptual model and assumptions of the researcher change, due to the
additional information leading to new categorizations and indicators.

The third phase is called ‘selective’ coding, because the researcher needs to select ‘the core category’, the
phenomenon that will be central in the research (Bruscaglioni, 2012). The extent to which it is difficult to
identify the core category strongly depends on the study, and whether the study has an inductive or abductive
nature. This phase is similar to the axial coding. However, the researcher observes from a more abstract level.
‘’The result is an analytic explanation of the main social process were focusing on’’ (Bruscaglioni, 2012).

The conceptual model
Subsequently, the conceptual model can be drawn up. As already has been mentioned, the researcher
conducts research from a constructivist paradigm, in which hermeneutics play an important role. The
hermeneutics strongly suggests that a word has no fixed meaning. The meaning is dependent on its context
(Prasad, 2002). Because this research assumes that everyone constructs his or her own world, the context in
which the respondents give meaning to a word differs. For this reason, it was decided not to give a fixed
definition to the indicators. Interviews will show what kind of meaning respondents give to a certain
indicator.
The conceptual model will be presented and explained in the next paragraph.
Analysis of data
The analysis will be presented in the chapter Results (chapter 5). These results will be presented per category.
First, information from gained from the literature review will be discussed. Thereafter, the results from the
interviews will be discussed. The more general findings of the interviews will be explored first. So, this is
where the repeated statements come in. Counter-arguments and noteworthy statements will be mentioned as
well. Next, examples of cases will be given on the basis of a small case description. The case selection took
place on the basis of the most interesting and relevant statements that emerged during the interviews. Not all
municipalities are covered per category. In the end, it becomes clear whether the assumptions made in the
operationalization can be confirmed or rejected and whether the indicators have a correlation with other
indicators.

Framework suggestions & recommendations

Based on the results and the conclusions, a framework can be drawn up that shows the influence of the
indicators (positively, negatively or ineffectively) and the correlation found between the indicators.
Subsequently, recommendations can be made on this basis.

4.2 Operationalization
Conceptual model
The left side of the conceptual model (figure 10) is focused at the internal factors that might influence the
implementation of the omgevingsplan. The categories are based on the findings from the interviews
conducted in the preliminary research and on the administrative strength research that assesses the adaptivity
of a municipality towards a policy implementation on the following (broad) categories: economies of scale,
policy culture, motivation and resources.
The white boxes show the ultimate indicators that will be used, which did result from the administrative
strength research, the interviews, the literature review and other theories discussed in the theoretical
framework. Choosing which indicators to take into account in this research was difficult, because, according
to Matland (in Stinckens, 2016) there could be over three hundred variables that could influence policy
implementation. And thus, in this case, that could influence the implementation of the Omgevingswet.
Following the constructivist paradigm, the researcher is able to make choices on which indicators to include
in the interviews and which not to include.
At the right of the model, the external factors are presented. The expectation is that the indicators –
intermunicipal and regional cooperation, and the influence of other external actors – have an influence on the
internal factors. Therefore, they only have an indirect influence on the implementation of the omgevingsplan.

The table below gives an overview of the categories and the corresponding indicators and what assumptions
are made. In addition, it discusses how the indicators can be measured broadly.

Figure 10: conceptual model

Category

Indicator

Assumption

Economies of
scale

Size
of
municipality

1) Larger municipalities enjoy the
advantage of having more
capacities, which makes it easier to
experiment in advance. This might
have a positive influence on the
implementation process.
2) Smaller municipalities enjoy the
advantage of having shorter lines
of communication, which makes it
easier to work integrally. This
might have a positive influence on
the implementation process.
3) The size of the municipality
might have an influence on the
other indicators.

Policy culture
and
organisational
structure 8

Integral
working

Enabling
leadership

Strategy

1) The extent to which a
municipality has already been
working integrally, could have a
positive influence on the
implementation process since it is
one of the priorities of the
Omgevingswet.

1) A leader who is ‘enabling’ – and
thus focused on the formal aspects
of the implementation as well as
being able to motivate people – can
have a positive influence on the
implementation of the
omgevingsplan.

1) Having a clear vision of which
strategy to apply can have a
positive influence on the
implementation of the
omgevingsplan.

Where is indicator derived
from? And where to measure?
This indicator emerged from the
interviews
during
the
preliminary research.
Theoretical framework: the
traditional
approach
on
administrative strength research.
 Results will be gained from
both
document
analysis
(Buitelaar, 2017; Van den
Brand, 2020) and interviews.

This indicator is derived from
one of the principles of the
Omgevingswet and from the
results
of
the
pilots
omgevingsvisie.
Theoretical framework:
Integrated policy approach and
philosophies on government
control.
 Results will be gained from
both
document
analysis
(Binnenlands Bestuur, 2017;
Ministerie van Infrastructuur &
Milieu, 2017) and interviews.
This indicator did not emerge
from
the
preliminary
investigation, but it seemed
plausible to the researcher that
this would be play a role.
Theoretical framework: First
generation
of
policy
implementation , organisational
adaptivity: leadership.
 Results will be gained from
both document analysis (Van
den
Brand,
2020)
and
interviews.
This indicator did not emerge
from
the
preliminary
investigation, but it seemed
plausible to the researcher that
this would be play a role.

Interpretation of indicator and how to
measure
 The study does not make a clear
distinction between ‘large’ and ‘small’
municipalities. The reason for this is that
there are divergent opinions on what the
boundaries are of a 'large' or 'small'
municipalities. By attaching quantitative
values to this, confusion might arise
among respondents.
 The researcher aims at asking open
question as much as possible, so that
respondents themselves indicate in which
respect the size of the municipality might
play a role. The researcher will also ask
questions about the correlation between
the size of the municipality and the other
indicators.
 It entails the extent to which the
organisation applies ‘the new way of
working’ and to what extent it works
integrally.
 In order to determine this, existing
documentation (i.e. from Binnenlands
Bestuur) is consulted and in interviews,
experiences of integrated working are
asked for.
 Since the way of working (integrally)
is case-specific, it is harder to compare
results of different interviews. Therefore,
all information gained will be taken into
account for this indicator.
 Because leadership can take on
multiple forms, the definition of Uhl-Bien
of an enabling leader was chosen to use as
indicator in this study.
 This indicator will be measured in the
interviews. Leadership can also have
different meanings in different contexts.
In this research, enabling leadership will
be mainly linked to the leading role of the
board and whether the board takes
initiative in the implementation.

This indicator can be interpreted broadly,
because many kinds of strategic choices
can be made. Answers to this indicator
should therefore emerge in particular
during the interviews.

This list of indicators is non-exhaustive, there are numerous of other factors that can be considered when measuring the
policy culture and the organisational structure.
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2) There is a different strategy for
each municipality that leads to the
best results.

Theoretical framework: First
generation
of
policy
implementation.
 Results will be gained from
interviews

Motivation

Organisational
drive

Agents
change

1) A motivated organisation is more
successful in the implementation of
the
omgevingsplan,
because
employees are more willing to
accept changes.
2) The more resistance to change
among civil servants, the more
difficult it is to implement the
omgevingsplan.
of

1) The presence of agents of
change can have a positive
influence on the motivation in the
organisation and thus on the
implementation of the
omgevingsplan.

This indicator emerged from the
interviews
during
the
preliminary research.
Theoretical framework:
The third generation of policy
implementation
 Results will be gained from
both document analysis (Spel,
2019) and interviews.
This indicator emerged from the
interviews
during
the
preliminary research.
Theoretical framework:
The second generation of policy
implementation
 Results will be gained from
both document analysis (Report
Pionieren
met
de
Omgevingswet, 2016) and
interviews.

Resources

Financial
capacity

1) Having sufficient financial
capacity can have a positive
influence on the implementation of
the omgevingsplan.
2) Larger municipalities are likelier
to have more financial capacity.

This indicator emerged from the
preliminary research.
Theoretical framework:
Traditional
and
modern
approach on administrative
strength research.
 Results will be gained from
both
document
analysis
(Buitelaar, 2017; Hendriksma,
2020; Van den Brand, 2020) and
interviews.

 The questions relating to this indicator
are open. During the conversation, more
direction is given to this, so that the
desired results emerge.
 There will in any case be a focus on the
choice between starting the preparations
on the omgevingsplan early and
experimenting on the one hand and
adopting a wait-and-see attitude and
‘copying off’ of other municipalities on
the other hand.
 Since the strategy is case-specific, it is
harder to compare results of different
interviews. Therefore, all information
gained will be taken into account for this
indicator.
 Literature has shown that motivation is
in other words ‘the will’ within the
organisation to implement new policy. It
turned out that assessing a motivation or
will might be harder since there are
numerous underlying factors that could
affect it. This indicator will therefore
require a great deal of attention during
interviews.
 The theory has shown that leadership is
not necessarily about the formal leaders in
the organisation. Other people in the
organisation can also take a leading role in
an implementation process. These people
are seen as agents of change. So, this can
be people from all over the organisation
and the reason behind their motivation can
vary widely. Therefore, in the interviews,
the focus will be on who these people are
and what drives them to start working with
the Omgevingswet.
 Since the role of agents of change is
case-specific, it is harder to compare
results of different interviews. Therefore,
all information gained will be taken into
account for this indicator.
 Financial capacity means in this
research the financial resources made
available for the implementation of the
omgevingsplan.

Employee
capacity

Knowledge
capacity

Time
capacity

1) Having sufficient employee
capacity can have a positive
influence on the implementation of
the omgevingsplan.
2) Larger municipalities are
likelier to have more employee
capacity.

This indicator emerged from the
preliminary research.
Theoretical framework:
Traditional
and
modern
approach on administrative
strength research.

1) Having sufficient knowledge
capacity (expertise) within the
organisation can have a positive
influence on the implementation of
the omgevingsplan.
2) Larger municipalities are likelier
to have more knowledge capacity
(expertise).
3) Good communication within the
organisation can have a positive
influence on the knowledge
capacity.

This indicator emerged from the
preliminary research.
Theoretical framework:
Traditional
and
modern
approach on administrative
strength research.

1) Municipalities have had too little
time
to
prepare
for
the
omgevingsplan.
2) The state was late in providing
certain essential standards, such as
the standards for the DSO.

This indicator emerged from the
preliminary research.
Theoretical framework:
Traditional
and
modern
approach on administrative
strength research.

 Results will be gained from
interviews.

 Results will be gained from
both
document
analysis
(Buitelaar, 2017; Binnenlands
Bestuur, 2017; Van den Brand,
2020) and interviews.

 Results will be gained from
interviews.

External

Intermunicipal /
regional
cooperation

Omgevingsdienst,
RIOs, VNG
and
other
public
authorities

1) Intermunicipal and / or regional
cooperation can have a positive
influence on internal factors such
as;
a) strategy
b) organisational drive
c) financial capacity
d) employee capacity
e) knowledge capacity
1) Cooperation with and the support
of the Omgevingsdienst, RIOs,
VNG and other public authorities
can have a positive influence on
internal factors such as;
a) strategy
b) organisational drive
c) financial capacity
d) employee capacity
e) knowledge capacity

Employee capacity means in this research
the number of FTEs that can be freed up
within the organisation for the
implementation of the omgevingsplan.

This indicator emerged from the
preliminary research.
Theoretical framework: the role
of intermunicipal and regional
cooperation.

 Knowledge capacity means in this
research the amount of knowledge in the
municipality about the Omgevingswet and
the omgevingsplan and about how to
implement these.
 An aspect of this is communication. On
the one hand this is about communication
within the organisation and how
knowledge is shared. On the other hand,
this is about communication and provision
of information from external parties.
Latter will be dealt with in the external
factors.
 This capacity is broad and entails
multiple aspects of time. It includes the
amount of time that municipalities have
been given by the state to prepare for the
Omgevingswet. In addition, it is about
whether municipalities have made
sufficient use of time. The second
postponement of the law also plays a role
in time capacity. This has taken place very
recently, and thus, this impact must be
measured through interviews.
 This indicator includes the contribution
of a broad variety of intermunicipal and
regional cooperations on the internal
factors, such as knowledge capacity and
motivation.

 Results will be gained from
interviews.
This indicator emerged from the
second interviews.
Theoretical framework:
relations in regional network.
 Results will be gained from
both document analysis
(Buitelaar, 2017; Van den
Brand, 2020) and interviews.

 This indicator includes the
cooperation with and support of the
Omgevingsdienst, RIOs, the VNG and
other public authorities. In this respect,
support is mainly aimed at
communication and providing
municipalities knowledge about the
Omgevingswet and the omgevingsplan
and about how to best implement these.

4.3 Validity and reliability
Reliability is the degree to which the measurement is free of so-called random errors (Bleijenbergh, 2013).
In other words: the extent to which an investigation is constant and would therefore repeatedly yield the same
results. This is also referred to as the repetitiveness of the investigation (Vennix, 2011, p.186). The reliability
is of less importance in a qualitative research than in a quantitative research, because it is more difficult to
detect random errors when there are only a small number of observation units. This research aims using data
and methods triangulation, for example by using a mixed method to detect random errors and to compensate
them, which should increase the reliability of the research. In addition, data sources will be carefully selected.
According to Verschuren & Doorewaard (2016), the number of cases used is affecting the external validity.
For example, when the researcher only uses three or less cases, it can be difficult to generalize statements.
And specifically, for this research: What happens in Municipality X is basically independent of what happens
in Municipality Y. However, what increases the external validity is the fact that this research includes
municipalities from all across the Netherlands. This group of municipalities is thus quite diverse, which
results in a better representation of the Dutch municipalities. In addition, the nature of this research is
explorative. There are no fixed hypotheses that need to be tested. In fact, there is actually just an examination
of the contribution of the results per respondent (and thus municipality) to the subject, the omgevingsplan.
Therefore, all the gathered data will be of added value to this subject.
The researcher made a conscious decision to apply an abductive research method, because it does have
advantages for the internal validity. According to Bleijenbergh (2013) ‘’the internal validity is the most
important criterium in the assessment of qualitative research.’’ It basically means that you measure what
you need to measure and, an in-depth study and the use of reflexive processes, can make a strong contribution
to that criterium. Additional relevant data won’t be neglected, since there is sufficient ‘freedom’ to side-track
the investigation from time to time.

Table 3: operationalization of concepts

Chapter 5. Results
This chapter presents the results of the literature study and the interviews and examines the extent to which
factors from the conceptual framework are found in the Dutch municipalities. First of all, the internal
characteristics are addressed. Subsequently, the results of the role of the external environment are presented.

5.1 Internal characteristics
The Omgevingswet is rather a change of culture, than a simple change of rules. Existing practices will have
to change. For example, citizens need to be involved at an earlier stage in the decision-making process. In
addition, departments must work integrally and the whole physical environment must become part of the
omgevingsplan. And so, many more examples can be given. In other words, there will be a whole new and
different way of working. This new role calls for a new interplay between the municipal council and the civil
servants, and also with the society. Every municipality deals with this differently and is at a different stage
in its preparations. It turned out that one municipality doesn’t even know how much is going to change and
has therefore taken only a few steps (Van den Brand, 2020). While the other municipality is aware of it, and
wants to take steps, but simply doesn’t succeed. Being successful in the implementation of the Omgevingswet
is therefore not to be found in one organisational characteristic. This paragraph discusses in which
organisational characteristics this can be found.

Economies of scale
Assumptions:
1) Larger municipalities enjoy the advantage of having more capacities, which makes it easier to experiment
in advance. This might have a positive influence on the implementation process. 2) Smaller municipalities
enjoy the advantage of having shorter lines of communication, which makes it easier to work integrally. This
might have a positive influence on the implementation process. 3) The size of the municipality might have an
influence on the other indicators.
Results:

The expectation is thus that the size of the municipality in a way can influence the implementation process.
On the one hand, the idea is as following: the larger the municipality, the more capacities, the easier it is to
implement new policy. Yet, this theory seems to be quickly rejected by Belhaj, head of the Dutch association
for councilors. According to him, preparations for the Omgevingswet have nothing to do with the size of the
municipality (Van den Brand, 2020). ‘’There are even small municipalities that are doing very well’’,
suggesting that small municipalities were expected to lag behind the large ones. Buitelaar (2017) elaborates
this and even states that the smaller municipalities are the ones that have an advantage in the implementation
of new policies. Smaller municipalities have shorter communication lines, because of the smaller size of the
bureaucracy. Therefore, civil servants are better and easier connected, and in addition, they are also better
connected with the local government. This makes it easier to tackle integrity issues. In fact, this could even
be especially important for the implementation of the Omgevingswet, since it strongly encourages integrity.
Respondents often expressed their opinion that small municipalities had an advantage over larger
municipalities too. According to them (i.e. Zwier, Den Helder; Van der Wal, Bodegraven-Reeuwijk), the
smaller the municipality, the easier it is to work more integral. Again, as a consequence of the shorter
communication lines. In addition, it is stated that a lot of civil servants in small municipalities are fulfilling
multiple functions at once, which also stimulates integral working processes. This, in contrast to larger
municipalities, in which there might be more compartmentalization, causing an even bigger gap between
sectoral and integral working.
‘’So, I think large municipalities may have a good plan of action to the outside world. But in terms
of speed, flexibility and the feeling that they got it well under control, it takes much longer than in a
small municipality like Bodegraven-Reeuwijk.’’ (Van der wal).
Nevertheless, counter-arguments were also put forward, in which is stated that smaller municipalities will
face more difficulties in the implementation. Firstly, Van Ginkel (Nijmegen) stated that the workload in
smaller municipalities is generally higher, especially when employees are taking on more than one tasks.
This seems to be benefiting the integral work processes, but in practice it can lead to the exceeding of the
maximum of someone’s workload, which for example can lead to a reduce of motivation. The second
counter-argument came from Klarenbeek during the preliminary research (expert). According to him, large
municipalities such as Amsterdam, do have more ‘clout’. It is easier for them to manage everything
themselves, while small municipalities encounter more difficulties with this self-management, and therefore,
need to hire experts. This clout is enabled by the capacities that larger municipalities have (Geuke; expert).
They, for example, have more financial resources available to realize plans and they have a larger bureaucracy
(employee capacity), which in turn often leads to more knowledge within the municipality. Because of their
greater capacity, it is often easier for them to experiment with the instruments of the Omgevingswet.
Yet, this advantage does not apply to all large municipalities. You might think that the larger the municipality,
the more clout it has and thus the easier it is to implement the omgevingsplan. However, according to
Commissaris (Alphen aan den Rijn), this is not a marginal upward trend. The four largest municipalities, the

G4, do actually encounter more difficulties in turn. It is precisely because of the size of their municipality
and bureaucracy that it is almost impossible to work integrally. Something that the G40 municipalities
generally do not experience. In the end, the size of a G40 municipality really seems to be most favorable in
the implementation of the omgevingsplan.

Policy culture & organisational structure
Assumption integral working: The extent to which a municipality has already been working integrally, could
have a positive influence on the implementation process since it is one of the priorities of the Omgevingswet.
Assumption enabling leadership: A leader who is ‘enabling’ – and thus focused on the formal aspects of the
implementation as well as being able to motivate people – can have a positive influence on the
implementation of the omgevingsplan.
Assumptions strategy: 1) Having a clear vision of which strategy to apply can have a positive influence on
the implementation of the omgevingsplan. 2) There is a different strategy for each municipality that leads to
the best results.
Results:

‘’Implementation of the Omgevingswet without cultural change is a waste of money!’’, Staarman’s
publication reads (2017). He and many others besides him endorse the ‘’80/20 rule’’ of former
minister Schultz and stress the importance of the cultural changes that are needed in the municipal
organisation. This was also made clear in the interviews. The question of whether the Omgevingswet
leads to a cultural change within the municipal organisation was invariably confirmed. ‘’It is a
fundamental change and people are completely… grown up with the current system. They also think

in that terminology framework. So, let go of that and embrace something new, that is very difficult’’
(Van Ginkel; Nijmegen).
When it comes specifically to the omgevingsplan, with its broadened scope (to the entire physical living
environment), plans will have a much more central role in the municipal organisation. The extent to which
these changes can be implemented might be strongly depending on the policy culture and the organisational
structure in the municipality. Based on both a literature study and interviews, it turned out that integral
working, enabling leadership and strategy are the most prominent indicators when it comes to measuring the
policy culture.

Integral working
A survey carried out by Binnenlands Bestuur (2017) demonstrated that 40% of the civil servants admitted
that integrity had not yet taken shape in their organisation. The reason for this was a lack of cooperation;
many civil servants have difficulties looking outside their own domain. More intensive cooperation is now
required, but previously, the environmental and safety departments were completely separated from spatial
planning – also known as compartmentalization. To break with this habit is seen as a difficult challenge
(Ministerie van Infrastructuur en Milieu, 2017; Groen, expert).
Despite the fact that the integrity issue (or challenge) is quite new, it turned out that a number of
municipalities had already been busy dealing with such issues. Even before the Omgevingswet was on the
agenda, those municipalities already felt the need for a revision of the organisation. The reason for this was
that a reduction in the number of departments, and thus in the number of managers, would improve the
working processes and communication within the organisation (Bischoff, Beek). Of course, not all
municipalities were working integrally before the Omgevingswet came into force. However, most of the
municipalities started doing so the moment they were expected to do so. Interviews have shown this too;
integral working can be a difficult task, especially since it is hard to let go the idea of sectoral working.
‘’Municipalities are very accustomed to working from certain departments, such as soil, climate
[…], mobility or urbanism. Now, they actually need to look at this in a much more integrated way
and that is really difficult task.’’ (Groen, expert)
Case: Sittard-Geleen & Beek
It has also emerged that smaller municipalities often have a more integral culture than larger
municipalities. Partly due to the fact that departments in smaller municipalities are already working
together, it seems to be a smaller step towards the new way of working of the Omgevingswet in
contrast to medium-sized and large municipalities.‘’Every Monday, a group of colleagues come
together to look at questions such as: ‘What is the current state of the plans? Can we have those
plans executed or not?’ They are already working integrally. I don’t know how it would even be
more integral’’ (Driessen).

In addition, Driessen says that in the municipality of Sittard-Geleen ‘’working together’’ is even going
beyond integrally working within the organisation. In fact, they are already working together with the citizen
too.
‘’If a citizen comes up with an idea, he or she doesn't immediately get a ''no'', but then, together we'll
see what's possible.’’
Since their culture is already quite in line with the objectives of the Omgevingswet, he doesn’t think that a
lot is going to change or would be improved by the Omgevingswet for their municipality.
Bischoff stated that the municipality of Beek has already dealt with integrity issues too, even before the
Omgevingswet was the center of attention. However, as a result, they have tackled things in a slightly
different way than was subsequently demanded by the Omgevingswet. They do not, for example, have Permit
application, Supervision and Enforcement in one department, as is recommended by the Omgevingswet.
‘’We do have building and housing supervision. But some of the permits are also held by another
department. All the permits that are granted on the basis of the APV and event-related permits, for
example, are in another department. Now that the Omgevingswet has made it all clear, you notice
that this may not be a very convenient choice.’’
Case: Bodegraven-Reeuwijk
Even before it was announced that the new Omgevingswet would enter into force, Bodegraven-Reeuwijk
already embraced a new way of working. They don’t work with fixed functions anymore. ‘’Rather a more
integrated approach, than sectoral thinking and pigeonholing’’ (Van der Wal). Within the municipality, there
were employees who struggled with that. According to Van der Wal, it was mainly about people from the
physical domain who were experiencing difficulties.
‘’Put a spatial person next to a social domain person and for the first fifteen minutes they don't
understand each other. In the second quarter they realize that they don't understand each other and
in the third quarter they find out that it will never work if they keep talking like about their different
worlds they operate in.’’
For the first preparations of the Omgevingswet, this new way of working came in quite useful. The new tasks
were not just dropped on the spatial planning team, instead, people who had a sincere interest in the
Omgevingswet, took the responsibility of it. This way, a motivated and ambitious team to work on the
implementation of the Omgevingswet was pretty much ensured.

Enabling leadership
As the theoretical framework has shown, leadership is an important component in implementation issues.
The expectation therefore arises that a change of culture must take place from the top of the organisation.
However, in theory, everyone in the organisation can take on a leading or managerial role, even when
someone doesn’t fulfil such a function in practice. This group of people is seen as ‘agents of change’ and will

be discussed in the paragraph ‘motivation’. This subparagraph focusses on the role of managerial positions
within the organisation, such as the local government.
The role of the local board varies from one municipality to another. Sometimes, it just has a minor role, in
which it is mainly hesitant and observant, and just delegates the tasks to the program manager(s). This is
often a result of ignorance. In many cases, the role of the local board is larger. For instance, they take on
specific themes such as participation (i.e. the municipality of Nijmegen).
Politics could also have a major impact on the implementation of the Omgevingswet. Especially since the
position of the municipal council will undergo quite some changes as well. Councilors must learn to deal
with new ground rules in the field of spatial planning (Van den Brand, 2020), and in addition, they are
responsible for encouraging others and for taking initiatives. Besides, they often determine what is on the
political agenda, and thus, whether the Omgevingswet is on top of the priorities list.
Nevertheless, this has barely been discussed during the interviews and when it was discussed it was soon
dismissed. According to the respondents, the fact is that municipalities have to deal with it, whether they
want to or not. And, of course, this also applies to the municipal council, they actually don’t have much
choice. They are just held responsible to ensure that the law will be implemented. Obviously, there are still
differences between the different city councils. Some municipalities are keen to show off the successes they
have already achieved to the region, while others put the Omgevingswet less high on the political agenda
because they have less interest due to their relatively short term of office or their ignorance about the law.
Case: Nijmegen
Yet, leadership is not just about taking initiative and motivating the organisation. A leader, and in this case
the local board, must also be supporting, understanding and able to think along with the civil servants. An
example of this is given by Van Ginkel. For many employees, paying attention to the Omgevingswet is an
extra task in addition to their regular work. Therefore, this may occasionally be at the expense of that work.
Dealing with such issues in a good way, strongly depends on what kind of leaders are in place in the
organisation, which, for example, says something about how supportive that person is and whether he or she
offers a listening ear.
In addition, supporting is not only about motivating and thinking along, but also about the assignment of
capacities, which are crucial to the success of the implementation. No matter how motivated an organisation
may be, it is still largely dependent on the local board that is in charge of budgets and FTEs.
Case: Deventer
In the municipality of Deventer, the local board has played a big role in the implementation of the
Omgevingswet and was also the initiator of starting a pilot omgevingsplan in 2012.
‘’We actually advised the board to not to start the pilot, because of the uncertainties at that time
concerning the Omgevingswet. […] and the initiator (an alderman) responded: ‘’No, is see a lot of
opportunities, let’s just get started.’’

According to Keim, the involvement of the local government is crucial in the implementation. Their support
makes the implementation process easier, because they are the ones who can allocate capacities, such as
budgets. As a result, there will be room to experiment with the omgevingsplan within that municipality,
probably a lot more than in municipalities that do not receive that support from the board.
The fact that Deventer became a frontrunner also helped, because it was an extra incentive to achieve results.
‘’So that is the big advantage for frontrunner municipalities. The local board is eager to announce
to others that they are running pilots and doing a good job.’’

Strategy
During the interviews, the strategies of the municipalities were also discussed. The following emerged from
the interviews.
Case: Deventer
It is a strategic choice whether to start preparing for the omgevingsplan. One municipality has chosen to start
at an early stage, knowing that it will inevitably run into problems and that it is therefore a process of trial
and error. The municipality of Deventer is an example of this. This municipality has been one the first
municipalities to start with the implementation of the omgevingsplan, simultaneously with municipalities
such as Breda, Soest and Venlo. Already in 2012, the city was working on new forms of bestemmingsplannen,
which should cover larger areas (Aan de Slag met de Omgevingswet, 2017). This should ensure greater
uniformity and standardization, reducing burdens and increasing deregulation. This way of thinking had a lot
in common with the way of thinking the new Omgevingswet aimed at, since the omgevingsplan is one plan
for the whole municipal territory. On the basis of the Crisis- and Herstelwet, the municipality was able to
practice with the new elements of the omgevingsplan. This makes it possible to make a plan about the entire
physical living environment and not just the spatial aspects. Furthermore, it is also an opportunity to practice
with the inclusion of the local ordinances in a plan.
According to Keim, Deventer found out that it is not feasible to implement a plan like this at once. It takes
time. And the sooner you start, the better you are able to do this step by step. That way you can think carefully
about what you want and what your ambitions are and make the right choices.
Case: Beek
The other municipality, on the contrary, prefers to start a bit later, so that it can have a little peek at the other
municipalities or take over their best practices. It is mainly the small municipalities that start the preparations
later. According to the respondents, the reason for this is that they have less financial and employee capacity
to start this trial and error process. Bischoff even stated that he thinks that taking on a forerunner role is kind
of a responsibility for the larger or center municipalities to pave the way for the smaller municipalities, since
they do have these capacities to do this. ‘’We can use the best practices afterwards’’. Klarenbeek doesn’t
entirely agrees with this idea of using best practices of another municipality. According to him: ‘’You cannot
just copy trick of another municipality’’, because municipalities are all so different.

Case: Alphen aan den Rijn & Nijmegen
The municipality of Alphen aan den Rijn chose to start experimenting with the Crisis- en Herstelwet before
starting to work on the omgevingsplan. According to Commissaris, they were already looking into questions
like: ‘’Which regulations are all eligible to be included in the omgevingsplan?’’ In doing so, they could
already gain the knowledge they needed to prepare for the omgevingsplan.The municipality of Nijmegen also
started working on a plan with a broader scope. A few years ago, they started developing such a plan for the
Engie site. Given the complex activity of the site in the past, and probably in the future, it was a pleasant
option for the municipality to develop a plan in which more possibilities were already available. The Crisisen Herstelwet made this happen.
Case: Chemelot
The municipalities of Sittard-Geleen, Beek and Stein started with a complex site for their first omgevingsplan.
The Chemelot site is a chemically oriented industrial area of 800 hectares in South Limburg. The area is quite
complex, because there are many companies based there and a lot of safety requirements have to be met. It
is an umbrella organisation working with an umbrella permit, which means that a certain permit often
involves more institutions. The Omgevingswet put this organisation in jeopardy, because the permit system
would no longer work with establishments, but with activities. Resulting in the fact that for every activity
with a certain impact on the environment a permit is needed. This would cause many difficulties for the
business park. According to Bischoff (Beek) it is not easy to start experimenting with an omgevingsplan on
a complex site.
‘’It feels a little bit like you're going to do rescue swimming without having graduated A, B, C & D
first and you'll be thrown right into the depths.’’
The three municipalities have opted for a ‘’horizontal’’ approach, which means taking over the existing
situation as much as possible. From there, they will continue to expand the omgevingsplan, and include all
the bottlenecks and issues they face. It is important that there is still some ‘elbow room’ in it, since there is
still 80 hectares available for new developments.
Ultimately, Chemelot will be a part of the whole omgevingsplan: ‘’a small piece of the puzzle’’ (Driessen).
As instructive this area may be, fact is that it is still a very specific area, which makes the plans in this area
not automatically applicable to other areas in the municipalities. So, there is still a lot of work to be done in
other areas of concern, because there are completely different challenges.
****
Not all municipalities practice with a Crisis- en Herstelwetplan and then move to the omgevingsplan. In fact,
some respondents even claim that there will not quite be a focus on the implementation of the omgevingsplan
until the transition period starts. This has to do with prioritization. One municipality wants to experiment,
achieve successes and show these results to their regional partners and other municipalities. While other
municipalities mainly look at: What really needs to be finished once the Omgevingswet will come into force?

For instance, they give priority to permit granting processes and the local ordinances rather than the
omgevingsplan. ‘’The omgevingsplan, we will get to that later on’’ (Driessen, Bischoff). Geuke doesn’t
share this idea. According to him, municipalities should start thinking now about: what do we want with this
plan? What are our ambitions? Subsequently, municipalities should adjust their software and ordinances
accordingly.
In addition, the strategy is depending on the ambitions a municipality has of an omgevingsplan. According
to the respondents (i.e. Van Ginkel), some municipalities are aiming at a simple conversion of the
bestemmingsplan into an omgevingsplan. As Driessen puts it, this seems to stem from ignorance and not
knowing where to start, and so they start with those things they do have experience of, the bestemmingsplan.
Not every respondent agrees with this strategy and thinks that those municipalities are not sufficiently aware
of what such a plan entails.
‘’They just expect to be able to take an old bestemmingsplan, to conform it to the new regulations
and it’s done’’ (Van der Wal).
According to van der Pol, the choice of strategy also depends on the type of municipality and the challenges
a municipality encounters. Broadly speaking, two types of municipalities can be distinguished: development
and control municipalities. The first type is keen to extend and grow, and is often more inclined to be flexible
in regulation. The control municipality, on the contrary, is working on rather different issues. It generally has
less need to be flexible and therefore wants to regulate as much as possible. This also means that
municipalities will start to fulfil their ‘new role’ in a different way. For example, how is a control municipality
going to approach invitational planning? It is highly advisable to start thinking right now about these kinds
of questions, because it provides insight into the opportunities the Omgevingswet can offer.

Motivation
Assumptions organisational drive: 1) A motivated organisation is more successful in the implementation of
the omgevingsplan, because employees are more willing to accept changes. 2) The more resistance to change
among civil servants, the more difficult it is to implement the omgevingsplan.
Assumption: The presence of agents of change can have a positive influence on the motivation in the
organisation and thus on the implementation of the omgevingsplan.
Results:

Organisational drive
The enthusiasm to start practicing and experimenting with Omgevingswet is key, and requires a certain
motivation among the employees. However, in case of the Omgevingswet it turned out that not everyone is
keen to undergo the changes as consequence of the law and all the uncertainties it entails (Spel, 2019). This
tends to lead to a wrong attitude of civil servants and a refusal to take action, often accompanied by an
underestimation of the situation. It is hard to assign one single cause to this. Motivation is very person-related,
therefore, there could be plenty of reasons why a certain person does not want to change his or her way of
working – or, on the contrary, why he or she does want to change it.
Setbacks occur all the time, but they shouldn’t stop an organisation from getting started. According to Zwier
(Den Helder) municipalities should just start with the preparations for the omgevingsplan. ‘’Once you are
engaged, it all starts to live’’. Not until then you will be able to see what opportunities the municipality will
offer, opportunities that you won't see if you know very little about the Omgevingswet. Due to this lack of
knowledge, some municipalities choose to take over the Bruidsschat in its entirety, and still do not apply
customization. That could be a missed opportunity.
The perfect situation is thus that the entire organisation is immediately enthusiastic about the law and
immediately sees the added value in it, but this is frequently not the case in practice. Resistance to change is
in the nature of people, we simply do not like change. At times, we need a push in the right direction, allowing
us to see positive aspects. This also applies in the municipal organisation. Therefore, it can't do any harm if
motivated people try to inspire other, non-motivated people. Interviews have also shown that there is always
resistance to change and that it is difficult to have everyone on board in the plan at the same time. This may,
of course, slow down the implementation process. The extent to which the organisation is motivated to ensure
a good implementation of the omgevingsplan might, according to some respondents (Van der Wal,
Klarenbeek, Geuke) be influenced by the age of the employees within the organisation. The respondents
clearly indicate that this is based on their own perception and that it is never been proven, but they have the
idea that an aging organisation with a relatively large number of over-50s, generally shows more resistance
to change. According to Van der Wal and Geuke they have another, more classic idea of the civil service and
spatial planning, and find the new law complicated and difficult.
Motivation can also arise from another angle. According to Van der Wal, the fact that Bodegraven-Reeuwijk
was a frontrunner in the development of the Omgevingswet was, in addition to the other benefits it brought,
also motivating to start working on it.
‘’The local board enjoyed being in the spotlight with the pilot, and this sparked interest within the region.
This also gave the municipality more room to do things the way they wanted to do them.’’
However, the question of whether a poor level of motivation can really obstruct the implementation of the
Omgevingswet is also answered with ‘’no’’. Driessen, for example, says that it doesn’t matter whether an
organisation is motivated or not. In the end, it is just an obligation that every municipality must live up to.

Case: Alphen aan den Rijn
A municipality that started the preparations quite early is Alphen aan den Rijn. In 2017, a program manager
Omgevingswet was appointed within the municipality who could put together his own team. He sees that
group as a group of people who drive the Omgevingswet and the omgevingsplan and who are concerned with
questions such as: ‘’What does the Omgevingswet mean and for who? Who needs certain training?’’ As time
passed, the rest of the organisation became increasingly involved. However, he does admit that this is with
ups and downs. One week, everybody seems to involved and wants to cooperate, and the next week the
priorities suddenly are somewhere else and they just do not seem to care. Board members, for example, then
shift the focus elsewhere, on more urgent matters. ‘’However, generally, is see an upward trend’’
(Commissaris).

Agents of change
The presence of agents of change might be a determining factor in whether or not an organisation is
motivated. The report Pionieren met de Omgevingswet (Ministerie van Infrastructuur en Milieu, 2016)
confirmed this assumption, and stated that driven people can enable cultural change in municipalities.
However, this article does indicate that the whole process 'should not remain a hobby of a few enthusiasts'.
The risk is that they become 'islands' and do not include the rest of the organisation in their ideas and plans.
A possible departure of such a person might then result in drastic consequences in the organisation. In other
words, they must be able to get the rest of the organisation on board. Ultimately, a shared vision must emerge
within the organisation.
This indicator has a strong connection to the factor ‘enabling leadership’. As stated in the former paragraph,
the role of an adaptive leader does not necessarily have to be fulfilled by the formal leader of the organisation,
the local board. In fact, anyone who takes a leading role in the organisation can be of great added value for
the implementation. Certainly, because the sense of urgency might be higher in the workplace. According to
Van Ginkel (Nijmegen), connective people on the workplace are needed in the organisation, because they
can ensure that the same language will be spoken and this strengthens the integral working processes.
‘’You need a number of people who are aware of it and an organisation that accepts it.’’ (Van
Ginkel)
In other words, sometimes just one person is needed to make change happen and the rest of the organisation
will then follow. Van der Wal (Bodegraven-Reeuwijk) and Commissaris (Alphen aan den Rijn) also stated
that there is often one employee that takes initiative to start with preparing for the Omgevingswet. The
underlaying motive is usually ‘’a sense that we have to do something with this law’’. This initiator usually
assembles a team to work together on this subject that will take responsibility for the implementation of the
law.

Resources
Assumptions financial capacity: 1) Having sufficient financial capacity can have a positive influence on the
implementation of the omgevingsplan. 2) Larger municipalities are likelier to have more financial capacity.

Assumptions knowledge capacity: 1) Having sufficient knowledge capacity (expertise) within the
organisation can have a positive influence on the implementation of the omgevingsplan. 2)

Larger

municipalities are likelier to have more knowledge capacity (expertise). 3) Good communication within the
organisation can have a positive influence on the knowledge capacity.
Assumptions employee capacity: 1) Having sufficient employee capacity can have a positive influence on the
implementation of the omgevingsplan. 2) Larger municipalities are likelier to have more employee capacity.
Assumptions time capacity: 1) Municipalities have had too little time to prepare for the omgevingsplan. 2)
The state was late in providing certain essential standards, such as the standards for the DSO.
Results:

Financial capacity
The financial capacity can influence both positively and negatively the implementation of the Omgevingswet.
Budgets are needed in order to be able to implement the changes and to cover costs due to the Omgevingswet,
such as losing income from fees. Having sufficient financial capacity logically results in a positive
contribution to the implementation process. And the other way around, not having sufficient budget can be a
big bottleneck in the implementation of the omgevingsplan.
Putting aside sufficient budget is not for every municipality feasible. As said in former paragraph (Korsten,
2015), small municipalities already often have shortfalls. This may only be reinforced by the new law
according the study of Buitelaar (2017). As well as from an article by Hendriksma (2020), it appeared that
there is a strong fear under municipalities that they will experience structural deficits, just as with other

decentralizations. This fear has even been converted into an emergency call to the VNG to take action.
Financial arrangements have, however, been made by the state, the interprovincial consultation (IPO), the
VNG and the union of waterboards, and they agreed that the transaction costs for the implementation of the
Omgevingswet would be covered by the competent authorities. In addition, it is expected that the
implementation costs will be recovered by the future benefits.
However, some municipalities believe that this latter is no longer the case. The costs of the implementation
of the Omgevingswet have been underestimated and the future, structural costs are already higher than
expected (Van den Brand, 2020). Yet, Van der Wal (Bodegraven-Reeuwijk) doesn’t quite agree with this.
He says that it is hard to calculate how much money a municipality will need for the implementation, since
so much about the (implementation of the) law is still unclear. ‘’You can reason from different angles. I can
ask for 100,000 euros, but I can also ask for another six’’ (Van der Wal). And in the end, the question is:
How much does a municipality want to spend on it?
Van Ginkel (Nijmegen) is concerned about the additional costs as a consequence of the Omgevingswet too.
According to him, municipalities must maintain a system for which they receive less funding. The reason for
receiving less funding is that the new Omgevingswet simplifies processes. Working more efficiently should
be cost saving. However, working towards such a process change requires a lot of time and energy, at a time
the organisation needs to be kept running as well. Since less financial resources are now available and work
processes can run less efficiently because capacity now also has to be deployed for the implementation of the
Omgevingswet, municipalities are experiencing problems in this respect. This had also already been stated
by the experts (in the preliminary research).
Case: Den Helder
Although money seems to be an important influencing factor in the implementation of the Omgevingswet, a
municipality can also be successful without a budget. Den Helder showed this in the development of an
omgevingsvisie for one of its villages, Huisduinen. Together with an advocacy organisation and the villagers,
and the support of the management of the village center, they were able to create an omgevingsvisie without
having any budget.
‘’Then you notice that is mainly about the attitude and creativity to work with each other in a
different way as we are used to. And that is not always depending on money. Yes, of course, for some
issues you need a budget. At this moment, we have enough budget to be able to hire some support
from time to time. For example, to buy the right software. Eventually, budget is essential, however,
not for everything a large budget is needed.’’ (Zwier)

Knowledge capacity (expertise)
‘Expertise’ is focused on the necessary knowledge about the Omgevingswet and all the changes to work
processes it brings. As explained, a lot of novelties come with the new omgevingsplan. For instance,
participation will be interpreted differently and the current permit system will change. This means structural
changes in procedures and, therefore, a certain knowledge within the municipal organisation is required to

deal with this in a good way. If this expertise is not present, it can hinder the process of implementing an
omgevingsplan, because civil servants simply do not know how to cope with the new changes. According to
Buitelaar (2017), the level of knowledge about the omgevingsplan varies greatly from organisation to
organisation. A survey carried out back in 2017 by Binnenlands Bestuur showed that it was mainly the DSO
that was causing concern. Many civil servants expressed their concern that their municipality would not yet
be ready for such a major digital shift. The respondents were also dissatisfied with the level of knowledge,
apart from the DSO. Almost half of them indicated their uncertainties with an average of 5. On the contrary,
the remaining half of the civil servants were satisfied, and expressed it in grades between 6 and 7. Although
this survey was carried out almost 3 years ago, it does show that one municipality is satisfied with the
provision of information, while the other has difficulties keeping their knowledge up to date.
Van den Brand (2020), too, examined the knowledge capacity within the organisation. From his research, it
turned out that most councilors are poorly informed about the Omgevingswet and that their knowledge is at
a minimal level. Van den Brand even addressed that a lot of councilors are shocked by the amount of choices
to be made due to the Omgevingswet.
Municipalities often do not yet have a clear idea of what an omgevingsplan all entails and what it should look
like (Zwier, Den Helder; Groen, expert). Sample cards (staalkaarten) have been made, for example by Royal
HaskoningDHV, but these are just a few examples and are not necessarily applicable within every
municipality. This is also because each municipality will be confronted with different issues. These different
issues have in turn to do with the composition of the municipality’s territory. One municipality, for example,
has to deal with one or multiple Natura2000 areas, while another has to deal primarily with urban sprawl and
a housing shortage. There is no sample card that fits exactly and which can therefore provide all the
information needed.
However, knowledge is not only about knowing what the Omgevingswet and the omgevingsplan is about. In
addition to this substantive aspect, there must be enough knowledge about the process-related aspects. For
example, there must be knowledge about policy implementation and of which strategy to apply. Interviews
have shown that a lot of municipalities are struggling with the right strategy. Here, too, municipalities are not
left to their own devices. According to the respondents (i.e. Zwier, Den Helder), the VNG supported this by
providing a list with issues that must be taken care of before 2021, now 2022. This way, municipalities have
an idea about where to begin and what the first priorities are.
Ultimately, knowledge is gained from experience. Therefore, it is wise to practice, to ‘get the hang of it’ and
not to be afraid of setbacks. This is a way to build on a network, to know who the relevant stakeholders are.
‘’That way, in the years to come, you will know who you need for which purpose. We also call that a learning
network’’ (Keim).
Case: Nijmegen
According to Van Ginkel, a whole new terminology framework must be created for the omgevingsplan. In
addition, spatial relevance will be extended to the physical living environment, which suddenly brings new

issues such as environmental and safety issues into play when drawing up an omgevingsplan. Van Ginkel
experienced a lack of expertise in this field in his municipality and, therefore, hiring people with knowledge
was a necessity.
Another problem that arises is that it is difficult to draw up the first omgevingsplan, because all of the rules
must be applicable to the other areas in the municipality. Take for example Nijmegen, that made an effort in
practicing with drawing up an omgevingsplan (Van Ginkel). They aimed developing a plan with a broadened
scope for an area where energy was generated by a coal-fired power station. This area will continue to be
dominated by energy generation in the future, but in an environmentally friendly way. However, this location
was just so specific, that it made it difficult to draw up general rules that could be applied to the entire
municipal territory. According to the expert: ‘’with a first omgevingsplan, if that's for a small area, you
actually have to screen everything that's in a regulation to see how it fits within this area. Or how you have
to adjust it for the area as a whole’’ (Groen). He even calls it the biggest problems municipalities encounter
in developing an omgevingsplan.
Communication
Communication is key, and so, good communication is important for gaining knowledge. On the one hand,
municipalities are dependent on the information they receive from external organisations, such as the
government and the VNG, or from other municipalities. On the other hand, municipalities are also dependent
on what happens internally and how the information is shared internally. For instance, internal knowledge
meetings or newsletters can contribute to the level of knowledge within the municipality about the
Omgevingswet. The quality and quantity of communication and information could affect the implementation
process of the omgevingsplan. Good and sufficient communication can lead to a better understanding and to
more motivated employees. On the contrary, is communication lacking, it could result in municipalities not
being properly informed about the (new) developments or about the actions they need to take. An
investigation carried out by the Ministry of Infrastructure and Environment (2017) into plans with a
broadened scope has shown that it was found that often insufficient information was available on the
possibilities on deviation for civil servants. The investigation also indicated that municipalities often have to
find the necessary information themselves and that they have to conduct exploratory research themselves.
The respondents were quite positive about the communication within the organisation. Most of them stated
that their municipality is concerned with communicating information about the Omgevingswet. For example,
the municipality of Alphen aan den Rijn distributed a newsletter among their colleagues and organized
monthly meetings that included certain themes of the Omgevingswet (Commissaris). Other municipalities
hired an external party to organize course days, such as the municipality of Sittard-Geleen (Driessen).

Employee capacity
The employee capacity and the workload of the employees is also a factor that might be of influence on
developing an omgevingsplan. This became apparent in the interviews, in which it was stated that some

municipalities do not have sufficient (employee) capacity to carry out the changes as a result of the
Omgevingswet.
For example, Zwier (Den Helder) and Driessen (Sittard-Geleen) indicated that it is difficult to find employees
with planning and legal qualifications. This shows that there is a demand for employees at the municipality,
but that the supply on the labour market is scarce. Many municipalities want to succeed, they just are unable
to do so because they don't have a sufficient number of civil servants and they can't find the right people to
get it started.
Interviews have shown (i.e. Driessen) that employee capacity and thus the extent to which a municipality has
sufficient full-time equivalent (FTE) to spend time on the preparations for the Omgevingswet, strongly
depends on the budget for the Omgevingswet (and thus the financial capacity). Simply put: the more budget
a municipality can assign to the Omgevingswet, the more FTE can be made available.

Time capacity
Also, time capacity plays a role in the preparations for the omgevingsplan according to the respondents. First,
it must be mentioned that ‘time’ is a broad indicator. It does not only foresee in having sufficient time for the
implementation, it also covers an efficient use of time and what time does to the general developments in this
regard. An example of this latter is that municipalities might not start developing omgevingsplannen, because
other municipalities are as well working on them at the same time. So, the risk that the municipality X is
facing, is that it will be outpaced by municipality Y. Standards could change due to the developments within
municipality Y, making all the work of municipality X possibly in vain (Van Ginkel).
In addition, the reason that some municipalities do not strive being a frontrunner in the developments is not
solely caused by the risk of being outpaced by other municipalities. Some say that even the state might be
held responsible for wait-and-see attitudes, since the law was constantly subject to change. According to one
of the experts, the state failed to take into account that the implementation of the Omgevingswet requires a
cultural change and didn’t provide enough leeway for the municipal transition process (Klarenbeek). In
addition, Klarenbeek calls it ‘’foolish’’ that now all must be done within six months 9, while municipalities
could have had years of time to do so if the state had only done what she should have done. Most respondents
cited the DSO as an example. It took years before the standards were ready, a lot of municipalities therefore
had the feeling that they just couldn’t start with the implementation of the DSO. Experts indicated that they
also had experience with this wait-and-see attitude. However, they also said that there as well are exceptions;
they had also worked together with municipalities that were keen to be a frontrunner, despite the risk of
failure.
During the interviews, it has also been stated that some municipalities haven’t used the given time properly.
As the deadline is getting closer, some municipalities are just now taking action, only when they are really
starting to feel pressure (according to Van Ginkel, Nijmegen). An expert conversely thinks that the time
9

note: in the meantime, this has been postponed

period has been long enough, but that municipalities simply couldn’t free up any time to get working on it,
because the work pressure was already very high. This in particular applies to small municipalities. A
shortage of time frequently results in municipalities taking the easy way out (Zwier, Den Helder). There is
often limited time left, and therefore choices are made (too) quickly. With all its consequences, such as
impeding local customization.
What also counts is the fact that the law has been postponed again, which means that municipalities have
another extra year to prepare for it. This can go two ways. Firstly, it can be motivating, an extra year means
an extra chance to prepare extra well. This has also been confirmed by Zwier (Den Helder). According to
him: ‘’It is a great opportunity to go for a 7.5 instead of just a 6.5.’’ What he also points out, and what is well
conceivable, is that municipalities have been working very hard to meet this deadline, and suddenly, it feels
as if all the hard work has been in vain. Attention is mainly drawn to those municipalities that are lagging
behind, which might lead to displeasure of those that are doing well. Secondly, some municipalities lose the
sense of urgency to prepare for this law, which gives other issues more priority again. In addition, sometimes
less budget is allocated to the implementation of the Omgevingswet now that is known that the entry into
force has again been postponed. According the words of Van der Wal (Bodegraven-Reeuwijk): ‘’One of the
first things that is said is: ‘’The Omgevingswet has been postponed again, hasn't it? […] Can't you cut your
budget?’’ However, Van der Wal disagrees these budget cuts. In his opinion, that extra year is actually quite
useful to prepare for the Omgevingswet. He thinks that municipalities will never be completely ‘ready’ for
it, which partly stems from the fact that they also have a transition period to get fully prepared.
In several interviews (i.e. Zwier; Bischoff) it became clear that is a challenge to implement a new law while
the organisation still needs to be run. Civil servants have to carry out their regular tasks and suddenly also
find time for paying attention to the Omgevingswet. Then, expectation management begins to take part. To
what extent is it reasonable to expect that someone should perform all his/her original tasks, while at the
same time ensuring the implementation of a new law? Especially, when it comes to smaller municipalities
this might be a problem in the words of the respondents. With their own, small bureaucracy, they often cannot
realize this. As a result, they are forced to hire an external party who is either responsible for the
implementation of the instruments of the Omgevingswet or who takes over the current activities so that the
civil servants themselves can take care of the implementation. Van der Wal also pointed out that it might take
more energy to do both – to keep the organisation run and to ensure the implementation of the law – but he
doesn’t see this as something negative. He sees spending extra time on the implementation of the
Omgevingswet as a part of self-development, which is necessary to maintain your profession.
Case: Bodegraven-Reeuwijk
Bodegraven-Reeuwijk was one of the first municipalities to start preparing for the Omgevingswet. They
picked up a few things about the law and immediately felt the urge to start working on it. At that time, back
in 2017, it was still a chaos, according the words of Van der Wal. A lot was still unknown about the law, not
only to the municipality, in fact to everyone, including the government itself.

‘’The law was back then, and I am talking about 2016/2017, not yet sufficiently known and
developed, so that every question we asked did not result in an answer.’’ Eventually, they got stuck
and so, Van der Wal went to the VNG, asking what they could possibly do. ‘’And then they sent me
a list with things like: ‘make sure you have a project team, and make sure you have finances’, but I
already had that for a long time’’ Partly because of the ambiguities, they had not formulated a
concrete plan of action. They simply started. Van der Wal says: ‘’This was the best decision ever
made. We did not make five plans, which had to be changed constantly.’’ Despite the fact that they
have faced some setbacks, they are still not working with well-defined plans. ‘’The most important
thing is that you have a clear vision.’’ In order to create that vision, Van der Wal started with asking:
‘’What kind of municipality do we want to be?’’
The open mind method that is applied in Bodegraven-Reeuwijk might not work for every municipality. It is
conceivable that larger municipalities need that certainty of well-defined plans, because of the size of their
bureaucracy. This demonstrates that there are multiple options and that each municipality must decide for
itself what does and does not work.
Case: Deventer
The municipality of Deventer started the preparations for the Omgevingswet at a very early stage. This came
from an intrinsic motivation from the municipality itself; even before the law existed, they had plans to
change their working methods. In 2012, they started to draw up a single bestemmingsplan for the entire
territory. An idea, which partly stemmed from the obligation to update the bestemmingsplannen.
‘’If we are going to update anyway, why not draw up a single plan for the urban area, which consists
of fifty bestemmingsplannen?’’ (Keim)
They planned to finish this plan in 2015, however, they did not manage to do this. According to Keim, the
main reason for this has to do with the organisational consequences. If, for example, permit requirements are
replaced by general rules, then the work of colleagues involved in that will disappear. And thus, for each and
every subject of the law, the question is: ‘What do we want with this? What are the consequences for the
organisation?’ So, it goes beyond considering rules, it becomes a whole organisational issue. For this reason,
Deventer put the omgevingsplan on hold for a while and then started to focus on other issues that were
running simultaneously, such as the omgevingsvisie. Once the implementation of the omgevingsplan was
resumed, it was decided to make a conserving plan, including just a few new elements of the Omgevingswet.
Although they have not yet managed to add the environmental ordinance to the plan, they did make a separate
environmental ordinance for the whole physical environment which was adopted in June.
‘’We maintained the old as much as possible. We have implemented it policy neutral, policy poor.
That was a disappointment because we had very different expectations in 2012.’’

This shows once again that even municipalities that started preparations so far in advance do not necessarily
manage to complete everything before 2021 (now 2022). In short, isn't there too much demand from the
municipalities in a too short time period?

5.2 External environment
Intermunicipal / regional cooperation
Assumptions:
1) Intermunicipal and / or regional cooperation can make a positive contribution to internal factors such as;
a) strategy; b) organisational drive; c) financial capacity; d) employee capacity; e) knowledge capacity
Results:

The literature review has shown that cooperation could make a positive contribution to the implementation
of policy within municipalities in various ways. It stimulates the exchange of knowledge and it could save
costs. In addition, even though each municipality should provide customized services, all omgevingsplannen
must be consistent with each other in a way. ‘’Air quality does not stop at the municipal boundary’’ (Van der
Wal). That is why it seems wise for municipalities to have contact with each other about the implementation
of the omgevingsplan.
Recent studies (i.e. Platform31, 2019) have made the link between the size of a municipality and their role
in cooperation. It turned out that large municipalities often fulfil a key position at regional level and that they
need to involve smaller municipalities in (new) developments. Theissen et al. (2017) refer to this role as ‘’a

spider in the web’’, to which smaller municipalities want to connect because their organisations lack, for
example, knowledge and financial capacity. Another explanation for their key position in regional networks
or cooperations is that large municipalities have more and more intensive social issues, which means that
they are active in a wide variety of policy areas. As a result, more and more cooperatives have been set up in
variating policy areas. In addition, according to Theissen et al. (2017), large municipalities 10 also engage in
cooperations more often than smaller municipalities. At last, Theissen et al. state that the level of ambition
of large municipalities is in general higher than that of small ones, and therefore more cooperative ventures
follow from this.
In general, the respondents were positive about cooperation with regard to the implementation of the
Omgevingswet. Different cooperations have been discussed:

G40
The G40 is short for Gemeenten40, which is representing a city network with the 40 largest municipalities in
the Netherlands (with the exception of the G4; Amsterdam, Rotterdam, Utrecht and The Hague). Multiple
respondents represent a G40 municipality. One of them is Commissaris (Alphen aan den Rijn). He was very
positive about the G40. According to him, of all cooperations or networks in which Alphen aan den Rijn is
engaged, the G40 is probably the most helpful in the implementation of the Omgevingswet. This network is
supported by Platform31, a knowledge and network organisation aimed at ‘’the current issues in the city and
the region’’. Together, they organize numerous meetings, in which all kinds of topics of the law are discussed.
For example, sessions have been organised to gain a better insight into the implementation costs or it provides
more information about the DSO. Another advantage is that it brings municipalities together, so that they can
stimulate and motivate each other and share experiences.

According to Keim (Deventer), this is also a valuable cooperation for the VNG and the state.
Because all these municipalities are connected to this network, they are easy to reach. This
enables the state and the VNG to be aware of what is going on within the G40 and to
anticipate accordingly. The ten largest rural municipalities also have a network, called the
P10 11. In addition, there is a M50, representing 50 medium-sized municipalities. Both
networks are less operational in this area than the G40 and therefore, it is harder to find out
how the implementation is proceeding in this municipalities. However, there are also
hundreds of municipalities that are not even represented in this way. All of them will therefore
have to be reached one by one or through the region. It would therefore be ideal if all
municipalities were represented in such a way. Small-scale intermunicipal cooperations
Most respondents specifically indicated that they communicate with neighbouring municipalities about the
implementation of the Omgevingswet. In most cases, cooperation is aimed at exchanging information and
not more than that.
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In this case municipalities with 100,000+ inhabitants.

Plattelandsgemeenten10

Case: Deventer
Keim gave an example of a cooperation that is primarily aimed at joint business operations. The municipality
of Deventer with Olst-Wijhe and Raalten do a joint business operation, which has led them to carry out joint
calls for tender, such as the purchase of the same software for the DSO, leading to cost savings. Apart from
this, they also look jointly at the content of the implementation issue and discuss what the best way is to
implement it.
Case: Sittard-Geleen, Beek and Stein
According to Bischoff and Driessen, there is mutual coordination between the municipalities of SittardGeleen, Beek and Stein. The omgevingsplan for Chemelot has already been a connection between them, of
course, but they are also in touch with each other about other parts of the law. Cooperation takes place in a
rather superficial way. It mainly concerns the exchange of knowledge and information; each municipality
remains concerned with its own policy.
Case: Den Helder
Zwier indicates that Den Helder has regularly contact with program managers of neighbouring municipalities
of Schagen, Hollands Kroon and Texel. This, too, is mainly aimed at exchanging information and keeping
up to date with each other’s developments. But, it is also an opportunity to discuss difficulties and to jointly
find a solution for a problem within one of the municipalities.
Case: Nijmegen
According to Van Ginkel, there has been little consultation between Nijmegen and its neighbouring
municipality of Arnhem. Both municipalities also do not try to inspire or motivate each other. The reason for
this may has to do with the size of the municipalities, and therefore do more based on their own clout.
***
It has been stated during the interviews that the role of a central or large municipality could have been greater
in some cases of intermunicipal cooperation (i.e. Bischoff; Beek). Such a municipality has more capacities,
and more specialists. This, in contrast to a small municipality which, due to the combining functions, mainly
has generalists in its workforce. For this reason, it would be desirable to have the central or large
municipalities sharing knowledge with the smaller municipalities and being proactive in doing so. To the
question of whether this knowledge was deliberately not shared, for example from a kind of a ''competition
idea'', the answer was that this was not the case. Rather, there is no time to share things with each other.

Regional cooperations
The ways in which the regions cooperate vary, but the respondents indicate that they all work together in this
area from a regional perspective. For example, within the IJsselland region, of which Deventer is part,
‘omgevingstafels’ (environment tables) are being organised for the participating municipalities (Keim). All
chain partners are invited from that region, and together, they will think about spatial initiatives. Participants
are also given the opportunity to submit their own cases. This way, municipalities can help each other and

exchange knowledge. One municipality benefits more from this than the other, which is understandable, since
all municipalities are at different stages of the implementation process.

Relations in regional network
Assumptions:
1) Cooperation with and the support of the Omgevingsdienst, RIOs, VNG and other public authorities can
make a positive contribution to internal factors such as; a) strategy; b) organisational drive; c) financial
capacity; d) employee capacity; e) knowledge capacity
The results in this section mainly concern the question; what is the role of regional partners in the
implementation of the Omgevingswet. As said, this part of this research is not theoretically substantiated. In
addition, the research questions were very broad in this respect.

State, VNG, Aan de Slag met de Omgevingswet and RIOs
From interviews and document research appeared that external involved actors, such as the state and the
VNG did a lot of effort in information provision. For example, a basic guide has been made available for
municipalities and market players to enable them to set up courses to provide better information to civil
servants (Buitelaar, 2017). The VNG (together with Aan de slag met de Omgevingswet) also does a lot in
this area. For example, webinars are organized to update knowledge in all municipalities. Besides,
‘’staalkaarten’’ (sample maps), which provide a lot of information for the preparations for the
omgevingsplan, has been launched. Belhaj also states that the Dutch association of councilors is working on
a good information provision for Dutch councils. In this organisation’s opinion, the councils are held
responsible to move the organisation (Van den Brand, 2020), and thus, to be an enabling leader that stimulates
organisational drive. The organisation, for example, organizes workshops and trainings for councils.
According to Commissaris, the involvement of the state is better than ever been with other law
implementations. He says that every effort has been made to enable the authorities at all levels to work with
the Omgevingswet. For example, Regionale Implementatiecoaches Omgevingswet are appointed, who
answer all questions from the municipalities or provide feedback about the implementation process to the
competent authority.
‘’Their lines of communication are very short, they communicate a lot with, for example, Aan de Slag, the
VNG and the Ministry. They know what's going on and they know exactly how best to develop as a region’’
(Zwier).
However, not everyone is completely agreeing with the above. The provision of information may be good,
but the government could have done more in drawing up the standards for example. According to Van Ginkel
(Nijmegen), the omgevingsplannen must blend harmoniously across the whole Netherlands. Policy may vary
from one municipality to another, but standards, such as the DSO, must be the same everywhere. The
government could have taken on a larger role in this and should have left less to the municipalities. In
addition, Groen (expert) thinks that the state should have intervened earlier so that municipalities could have

been better prepared. Klarenbeek (expert) approaches it from another angle. He thinks that the government
has overlooked the cultural change.
‘’It's another way of thinking within a municipality, that's behavioral change, and that is not just
pressing a button: We get a different rule, so you have to start behaving like this.’’ (Klarenbeek)
It is not just a matter of providing information, but also of taking some responsibility for the implementation.
Without the state taking on this responsibility, municipalities quickly adopt a reactive attitude, which can
cause considerable delays.

Omgevingsdienst
Almost all respondents were satisfied with the contributions of the omgevingsdiensten to the implementation
of the Omgevingswet and the omgevingsplan. It has also emerged that the services all use different
approaches. Omgevingsdienst West-Holland for example, is mainly aimed at organizing courses and has
founded the Groene Hart Academy for this purpose. By contrast, the omgevingsdienst of Midden-Holland is
in particular focused on the implementation of the DSO.
‘’There is a civil servant working who is very enthusiastic about the digital system and did a lot of
research into (the implementation) of it. This has also enabled us to make progressions with the
digital system.’’ (Commissaris)
According to Commissaris, in the case of the omgevingsdiensten too, motivation of employees within the
omgevingsdiensten determines in certain cases the effort and thus the contribution of the omgevingsdiensten.
Case: Deventer
According to Keim too, Deventer has good experiences with the omgevingsdienst, IJsselland, which is
relatively young. According to him, the service is closely involved in the implementation, even if it is
basically an executive organisation. This has advantages for the municipalities, because the omgevingsdienst
provides information and thus knowledge. On the other hand, this cooperation is also advantageous for the
omgevingsdienst: ‘’Of course, an omgevingsdienst has a lot of customers, a lot of municipalities. And if those
municipalities all want different things, then the task becomes very complex for them, so they also try to find
similar wishes and plans’’ (Keim). All in all, he believes that the omgevingsdienst is a crucial actor in the
implementation of the Omgevingswet. Not all municipalities are aware of this yet and prefer to arrange it all
themselves, but should in fact intensify their cooperation with the omgevingsdienst, according to Keim.
Case: Beek
A municipality that is relatively little involved with an omgevingsdienst is Beek. According to Bischoff, their
omgevingsdienst, RUD Zuid-Limburg, is completely focused on the execution of tasks, not on policy.
Bischoff thinks it is problematic. The region is made up of sixteen municipalities with a combined population
of more than 600,000 inhabitants. In case they are all only focused and working on their own policy, it is
difficult to ensure uniformity. That is not favourable for the omgevingsdienst either, as it has to make

agreements with every single municipality. Bischoff is not happy about this: ‘’The omgevingsdienst is taking
on a wait-and-see attitude too much’’.
Case: Den Helder
The omgevingsdienst Noord-Holland Noord has been involved with the implementation of the
Omgevingswet at a quite early stage. For instance, it organised the Leerkring, a program that brings together
all the municipalities within the scope of the service. According to Zwier, representing Den Helder, there
were quite a few differences between municipalities in terms of implementation. That is why the
omgevingsdienst introduced the Leerkring, under the supervision of Royal HaskoningDHV. Within this
program, the content on the one hand and the process on the other hand were discussed. ‘’Those sessions
gave a lot of inspiration and insight.’’ However, the provision of information is not always sufficient: ‘’the
conversion to the actual practice was still very difficult’’ (Zwier). In the end, these difficulties have largely
to do with capacity problems, such as financial and employee shortages.

Chapter 6. Conclusions
This chapter will firstly answer the sub questions formulated in the introduction. Thereafter, the research
question will be answered. This chapter will also address the limitations and the reflection. This paragraph
includes a subparagraph concerning the COVID-19 impact on this study and the choices the researcher
made accordingly.

6.1 Answer to the sub questions
The aim of this study is to carry out an exploratory research into the implementation of the omgevingsplan
in order to gain insight in the key difficulties and successes municipalities face in this implementation
process. The research focused on gaining certain indicators of both the internal and the external environment
of the municipality that could be directly or indirectly influencing the implementation. During this research
the conceptual model has been adjusted continuously. Indicators that were not proven right, were abducted.
Indicators that appeared to be prominent in literature and interviews were further elaborated. Ultimately, the
researcher was able to draw up the definite conceptual model (chapter 4.2). This model only includes
indicators that during this research proved to be affecting the implementation process.
SQ 1 & 2:

Which municipal characteristics and factors might possibly affect the implementation of the
Omgevingswet, and in particular the omgevingsplan?
To what extent do the municipal characteristics and factors affect the implementation of the
Omgevingswet, and in particular the omgevingsplan?

First of all, it can definitely be confirmed that each municipality encounters the implementation of the
Omgevingswet and the omgevingsplan in a totally different way. What has already emerged from the pilots
omgevingsvisie (in the preliminary research) is that the ‘story’ of the municipality should be seen in the light
of its DNA profile. In other words, the developments a municipality is undergoing are highly dependent on
what defines it, the municipal characteristics. That is why the following question was beard in mind during
the course of this research: What is the current state of implementations at municipalities and what
(characteristics) determines this state?
It turned out that municipalities are aware of the major impact that the Omgevingswet will have within the
organisation. Most municipalities have started to make organisational adjustments, at their own pace. A
number of municipalities even tackled integrity issues even before the law asked for it.
What did become apparent, however, it that a clear vision for the implementation is needed. This requires a
certain level of knowledge. Not only knowledge about the instruments of the Omgevingswet, also knowledge
about implementation issues. For example, how do you keep an organisation running while at the same time
you need to invest in acquiring knowledge and changing the organisational structure? The way in which
municipalities deal with these kinds of issues turned out to vary. Municipalities that generally have more
capacities, frequently large municipalities, allocate extra employees to the implementation of the
omgevingsplan. Unfortunately, not all municipalities have been able to do this. Some respondents indicated

that they don’t have the employee capacity to do so. Others said that they could not find new employees due
to the tightness of the labour market. These municipalities are forced to contract an external party to support
them. Municipalities will then again be faced with the subsequent question: Will this external party be used
to keep the organisation running, which means that they will first have to study the organisation in depth? Or
will this external party focus on the implementation of the Omgevingswet, which, in turn, means that civil
servants still have little knowledge of the law after the external party has completed its tasks?
Partly based on the availability of capacities, municipalities are applying different strategies. Municipalities
with generally more financial capacity – in many cases the large municipalities – have often started the
implementation process at a quite early stage. They had the financial means to just go out there and to
experiment, and to absorb any financial setbacks. The somewhat smaller municipalities often – although not
always – did not have this financial secure. As a result, they became more hesitant and were waiting for the
(larger) municipalities to share their best practices.
Despite the fact that large municipalities may have more advantages in terms of capacity, small municipalities
are not completely disadvantaged either. In fact, they mainly benefit from the advantage that issues of
integrity can be implemented more easily because their organisation is simply smaller. Some respondents
even indicated that this does not even feel like a challenge, because they are already used to integral working,
partly because of many employees have different functions within the organisation.
For the four largest municipalities, the G4, by contrast, this integral working is one of the biggest challenges
of the law. Because of the large size of their bureaucracy, the communication lines are also much larger.
There is a good chance that initiatives from the work force, for example from agents of change, will be quite
difficult to set up.
The G40 municipalities – medium-sized to large municipalities – seem to have the most ideal circumstances
to implement the law. Their organisation is not too large to implement new ways of working on the one hand,
and on the other hand, they have sufficient capacities to experiment or to hire an external party. In addition,
there is often a reasonable amount of knowledge present because of the size of the bureaucracy.
During this research, time has played an extra important role because the law has once again been postponed.
This raised the question of whether this had a positive or negative impact on the implementation process. In
most cases, municipalities are in need of that extra time. But for some municipalities it also meant a drawback:
there was a feeling that hard work was going in vain now that there is an extra year to work on it. In addition,
it seems to be difficult to keep the knowledge up to date, and, as a result, it might be necessary to organize
additional course days, which in turn would increase costs.
The results have also shown that the motivation within the organisation is an important aspect of the
implementation processes. One first initiative is needed to be able to deploy the rest. This could come from
the board or an agent of change. After all, as theories on leadership have shown, anyone can take on a leading
role in the organisation. Yet, a board that is ‘on board’ with the implementation of the omgevingsplan, could
make the largest contribution of all.

SQ 3 & 4:

What is the contribution of regional and intermunicipal cooperation in the implementation
of the Omgevingswet, and in particular the omgevingsplan?
What is the contribution of the Regionale Implementatiecoaches Omgevingswet and
omgevingsdiensten to the implementation of the Omgevingswet, and in particular the
omgevingsplan?

The expectation was that intermunicipal and regional cooperation, and the support of the RIOs and the
omgevingsdiensten, could make a positive contribution to the implementation of the omgevingsplan. For
instance, it was expected that it could increase the knowledge and motivation within the organisation, or that
it could even reduce costs, if tasks were divided. Yes, cooperation and the support of the RIOs and the
omgevingsdiensten can indeed make a positive contribution to the implementation process. Yet, it is mainly
focused on sharing knowledge and mutual communication about developments. There has been too little or
no prove that cooperation could reduce costs or could increase motivation.
However, in providing knowledge and sharing experiences, the G40 really stands out. First of all, this is due
to the fact that the G40 municipalities have more or less the same (size of) organisation. Therefore, they have
about the same capacities and they generally face the same kind of problems. Secondly, much is organised
through the Leerkring G40. Each theme of the Omgevingswet is covered and the questions and needs that
come from the municipalities themselves are properly addressed.
The VNG and the state provide municipalities a lot of information via Aan de Slag met de Omgevingswet.
Municipalities can for example find checklists that give them some guidelines and, in addition, webinars
have been organised to highlight a specific theme of the Omgevingswet. However, this research has shown
that there have been certain shortfalls. For instance, in drawing up certain (technical) standards. This was left
to the municipalities and private organisations and this might have led to delays. In addition, it turned out
that support from the state was mainly focused at the practical aspects of the Omgevingswet and the
omgevingsplan, but to a lesser extent to the cultural change it entails. At last, it emerged that it was sometimes
hard to put the information into practice.

6.2 Answer to the research question
Research question:

What are the key difficulties and successes municipalities face in the
implementation of the omgevingsplan and to what extent are these difficulties and
successes determined by municipal characteristics?

All the indicators – both internal and external – have an effect on the implementation of the omgevingsplan.
The extent to which an indicator contributes to the implementation of the omgevingsplan or relates with
another indicator can either be positive or negative (or ‘mixed’), as shown in figure 11. The green arrows
represent a positive relation. For instance, outcoming box ‘small municipality’ has a positive relation with
incoming box ‘integral working’. The red arrows represent a negative relation. For instance, the outcoming
box ‘the largest (G4) municipalities’ has a negative relation with the incoming box ‘integral working’. The
blue arrows, at last, represent a relationship that can be either positive or negative, because it is depending

on the manner of application of the outcoming box. For instance, the strategy might make a positive
contribution to the implementation process, but it depends on which strategy is applied and which fits best to
the municipality. The green and blue arrows pointing at the implementation of the omgevingsplan represent
the indicators that have a direct relationship with the implementation of the omgevingsplan.
The extent to which the indicators influence the implementation of the omgevingsplan is difficult to
determine, partly due to the intercorrelation between the indicators. In the model, an attempt has been made
to represent this extent by the thickness of the arrows. The thicker the arrow, the more impact an indicator
has on another indicator or on the implementation of the omgevingsplan.

Figure 11: graphic answer to the research question

6.3 Limitations and reflection
The previous paragraph outlined the conclusions of this study. Nevertheless, there are limitations to these
conclusions. These limitations, as well as the reflection on the role of the researcher herself, are dealt with in
this paragraph.
This research was conducted in a quite extraordinary period. On the hand, the omgevingsplan has been in a
transformative process, and therefore, it was constantly subject to change. The law has even been postponed
during this length of time, and this has had quite an impact on drawing up the indicators. For example, the
initial time pressure was partly dropped and, in all likelihood, this also influenced strategic choices by
municipalities. Yet, it was great that this research had such a flexible approach due to its reflexive processes.
Therefore, the researcher was able to adapt the research quickly to the new situation.
During this research, a lot of choices had to be made. The research paradigm is relativism, with a strong focus
on constructivism since the research was aimed at construct a model representing factors that influence the
implementation of the omgevingsplan. However, this involves a great deal of the researcher’s interpretation,
because she has made her own choice as to what she understands by a particular concept. Although this was
made possible by the research paradigm, it is still preferable if the research process and the results are more
objective. This study has not only brought a certain freedom of interpretation, as well a certain freedom of
choice. The researcher herself decided which findings from the preliminary research were included in the
main research. All choices are also a result of bounded rationality. After all, it is not possible to include all
possible indicators in this study. There may well be hundreds of them.
In addition, the researcher was well able to adjust changes if needed. Frequently, this has meant that work
done had been in vain. For a long time, the researcher carried the research using a grounded theory approach.
It gradually became apparent that this strategy did not quite fit anymore with the research carried out and
therefore, the researcher chose to change the research strategy. It can be considered as a strength to make
such a choice – in spite of the hard work to adapt everything.
It had been decided to emphasize in particular the abductive methods in the methodology. However, the
researcher was not quite familiar with conducting research on this basis. In other theses, such a method was
not very often applied. This made it difficult to draw any inspiration from other studies. The researcher was
therefore forced to give her own vision on the completion of the methods chapter.
A difficult choice was the case selection. In this study, it was decided to involve municipalities from all
across the Netherlands in order to increase the generalizability, and additionally, to involve a reasonable
number of municipalities that have success stories with regard to their implementation process. The reason
for this was quite practical. When a municipality has success stories, it has at least studied the Omgevingswet
well, which made it more likely that the respondents were able to answer the questions. This in contrary to a
lot of municipalities who did not. In the case selection, the researcher also allowed herself to be guided by
curiosity. After all, implementation stories from certain municipalities on, for example, the website of Aan
de Slag met de Omgevingswet raised questions and seemed therefore relevant for this research. Not all

municipalities have been preselected. About some municipalities little was known yet regarding the
implementation of the omgevingsplan, and therefore, these municipalities were very interesting for this study
too, because it was likely that these municipalities experienced more setbacks before or during the
implementation process. A disadvantage, however, is that the municipalities that haven’t paid much attention
yet to the Omgevingswet have generally been less willing to participate in this study.
Since there hasn’t been a model or framework yet that explains the implementation of a new law in particular,
this had to be drawn up in the course of this research. Administrative strength research has formed an essential
basis for this. However, administrative strength research is not specifically aimed at policy implementation,
but more at organisational adaptivity. Despite the fact that the connection between policy implementation,
organisational adaptivity and administrative strength research is explained, the use of the administrative
strength research for this study is still questionable.
At last, the representativeness of the research might be low. It is difficult to make statements about all Dutch
municipalities on the basis of just a small selection. Results were often quite case-specific. This is also a
result of the qualitative methods, because that is generally focused on a smaller scale than, for example,
quantitative methods. An advantage, however, is that this research could go into depth by conducting
interviews. Many respondents confirmed what other respondents had already said, which makes the results
reasonably reliable. However, not all respondents were asked the exact same questions due to the semistructured interview guides. This in turn made it more difficult too, to compare the results.

Impact of COVID-19
This research has been written in a rural period, in which Covid-19 emerged and started to dominate our
world. By measures taken by the state and my internship company, Royal HaskoningDHV, it wasn’t possible
to work from the office in the first months of thesis writing. This has definitely influenced the course of the
writing process. Especially when it comes to planning interviews, it was harder to find respondents, because
it was less easy to get in touch with the people (for example colleagues at Royal HaskoningDHV) who could
bring me in touch with possible respondents. In addition, because of all the new measures, many civil servants
at municipalities often did not have time for an interview. Therefore, the final respondents may have turned
out differently than initially planned, for example, the municipalities were less connected with each other
than originally aimed.

Chapter 7. Recommendations
This chapter will provide the recommendations. Firstly, recommendations for municipalities and supporting
organisations will be given, based on the results of this research. Secondly, recommendations for further
research will be given.

7.1 Recommendations for municipalities
Based on the results, the following recommendations for the municipalities can be drawn up:
First of all, there must be awareness about the cultural change within the organisation. Don’t think to easily
of the implementation of the new law. Awareness is an indispensable element before implementation can
take place.
Next, it is advisable to have a clear vision of how to develop an omgevingsplan. Think about which elements
to start with and which elements require attention at a later stage. In this way, the municipality can ensure
that what needs to be finished by 2022 is actually finished. After such a vision has been drawn up, it is highly
advisable to just get on with it. Through experimentation, experiences can be gained and lessons can be
learned. Only then, a municipality is able to see what is really needed and how it needs to be adapted
organisationally. Once people are working on it, it comes to life within the organisation. This can in turn
increase motivation, which will probably lead to paying more attention to the plan.
In addition, it is important for the local board to be involved, because its support is absolutely necessary. By
being involved, the board will be better informed about the current developments and also think along with
the civil servants about, for example, the allocation of FTEs or budgets. In some cases, being involved is not
enough and an initiating role is required when, for example, this does not originate from elsewhere in the
organisation. Then, the local government must take responsibility and, for example, put together a team to
work on the implementation of the Omgevingswet and the omgevingsplan.
It is also recommended to approach other municipalities and to share experiences, whether the municipality
is a frontrunner or more hesitant. As the omgevingsvisie pilots have already shown, learning from each other
is essential in the implementation. Knowledge sharing can lead to considerable time (and costs) savings. It
should be kept in mind, however, that one municipality is not the other. Therefore, a strategy applied in
municipality X cannot simply be adopted by municipality Y. Therefore, also connect with municipalities that
have similar characteristics and show similar developments.

7.2 Recommendations for supporting organisations
Firstly, it is advisable to create a ‘DNA profile’ for each municipality that an organisation is providing support
to. This DNA profile can be created on the basis of the framework provided in this research (figure 11). By
the qualification of a municipality on such basis, initial expectations of difficulties that a certain municipality
encounters in the implementation process can be drawn up. This helps to provide a quicker impression of
what the main problem is, after which a tailored approach for a successful implementation can be drawn up.

Secondly, this research revealed that large municipalities benefit greatly from the Leerkring G40. Recently,
the G4 joined this Leerkring and is already benefiting from it as well. Unfortunately, it has turned out that
medium-sized to small municipalities are not or in a much lesser extent represented in such a way. The
medium-sized municipalities are united by the M50, but they meet less regularly in contrast to the G40. The
small municipalities are not even united and are therefore mainly dependent on their own, or the region’s
initiative to cooperate with other (similar) municipalities. It is therefore advisable to unite the small
municipalities as well and to focus on certain themes specifically applicable to small municipalities. After
all, they are facing a quite different set of problems than the G40 municipalities.

7.3 Recommendations for further research
The Omgevingswet is presently developing and municipalities are showing more and more progress. In short,
the situation changes from day to day. It is therefore desirable, first of all, to carry out the same type of
research in six months or a year. This way, it can be assessed whether municipalities are really making
progress and whether the deadline (1st of January 2022) can be met this time.
Secondly, this research may need some enlargement. As highlighted in the reflection, it is difficult to
generalize outcomes due to the relative low case selection. A follow-up study that includes more cases is for
this reason recommended. If necessary, a study using quantitative methods could be carried out in order to
achieve this.
Thirdly, this research has drawn up certain influencing factors on the omgevingsplan. However, this list of
indicators is still limited. This research tried to give a holistic view on the implementation of the
omgevingsplan. However, due to limited research duration and bounded rationality, the researcher chose not
to include all conceivable influencing factors. It might be possible that factors that are in practice quite
influencing, are not included in this study. Follow-up research could thus include other indicators. In addition,
within this research, correlations, as shown in figure 11, are frequently based on just a few statements.
Follow-up research is also needed in order to assess correlations between the indicators.
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