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Preface
Dear reader,

Before you lies my bachelor thesis on the experience of implementing tree-based climate
adaptation measures in the municipality of Nijmegen. I hope that I can interest you in the
world of tree-based climate adaptation measures, for it has completely changed my
perspective on municipal tree management, and now I only want to know more. The next
time you walk through a park I invite you to actively look out for any signs of municipal policy,
and the next time you see a tree being cut down ask yourselves why it is done. Trees are
good for us and our surroundings, and we should make careful deliberations on how we
want our future (urban) space to look and feel.

This research would not have been possible without the participation of the respondents, so I
would hereby like to thank those. Furthermore, I would like to thank my supervisor, dr. Adam
J. Calo, for assisting me throughout the entire process of writing my thesis, and for allowing
me to continue writing on it throughout the period of October till December. Additionally I
want to express my gratitude for his patience, support and supportive feedback. The writing
of this thesis has been anything but normal, but here we are in the end. This would also not
have been possible without the (mental) support of my friends throughout these last two
years. You have all been incredible and I’m grateful that you were along for the ride. Lastly, I
would like to express my deepest gratitude to my beloved for supporting me throughout the
entire process, her feedback, guidance and sparring is immensely appreciated.
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Summary
The implementation of tree-based climate adaptation measures in (urban) space has
become an essential strategy in addressing the growing number of dangers from
human-induced climate change. This study explores what the experience is of implementing
tree-based climate adaptation measures in the municipality of Nijmegen, through
semi-structured interviews with civil servants and various stakeholders. In these interviews
the relatively new Treeplan 2021 was discussed. The Treeplan 2021 is a policy document
formed with the input of civil servants, and its ambitions are, among other things, to increase
the amount of municipal trees by 1000 annually. Throughout the interviews experiences with
the implementation of this new policy were discussed and the findings are categorized into
positive, neutral and negative experiences. The positive experiences are that the new
Treeplan 2021 is generally regarded as a great improvement in comparison to the previous
treeplan. The newly introduced municipal Treewarden greatly increases surveillance, liability
in case of damages and it has improved personal communication with the municipality. The
function also helps raise awareness (internally within the municipality) on the value of trees,
and thus far this has been experienced as a positive improvement as well as the general
perception of the value of greening practices is slowly improving. This was experienced in
other municipal departments collaborating on increasing space for greening practices. There
was one neutral experience, a change in archeological policy increased the amount of times
an archeologist has to be consulted, leading to slight delays. The impact of this change is
however lessened by planning further ahead, making it quite manageable. Multiple negative
experiences came forth from the interviews and there are several constraints that hinder the
effective execution of the Treeplan 2021. The main constraint, and one key challenge to
overcome, is the national legislation on utilities. This legislation has created a paradoxical
relationship between trees and utilities where utilities can be put next to or near trees, but
not vice versa. This has resulted in a potential shortage of new planting sites for trees within
the next four years within the municipality of Nijmegen. This challenge, in combination with
increased costs and a politically dictated numerical focus have led to compromises which
favour quantity over quality. This favouring of quantity diminishes the amount of high quality
trees being planted, which are often the most impactful, making the policy less impactful as a
whole. Furthermore, the Treeplan 2021 was experienced as being a rigid policy with little
room for experimentation. When trees die or have to be removed they have to be replaced
with the exact amount of trees, making alternative solutions difficult. The general execution
of the annual increase of 1000 trees felt as a nearly impossible task, fostering a feeling that
political ambitions did not match practical feasibilities. This created some frustrations during
the implementation of the policy, but this research concludes that these were indirectly
caused by the aforementioned legislative framework on utilities. These frustrations stemmed
from a shortage of planting spaces, which was caused by the hindering position of utilities.
These findings underline the necessity of altering the current legislation on utilities to better
accommodate the integration of tree-based climate adaptation measures near utilities. If this
change is not made Dutch municipalities might very well find themselves unable to include
tree-based climate adaptation measures in their urban planning.
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1.Introduction
The effects of global warming are becoming increasingly evident, with weather records being
broken around the globe. Changes in weather patterns have amplified risks of flooding,
extreme heat, droughts and amplified storms (Otto et al.,2024; Calvin et al., 2023). The
research of Otto et al. (2024) analyzed 29 extreme weather events in detail throughout 2024
and concluded with: “This report underscores that significant harm from human-induced
climate change is not a future threat, but present day reality”(Otto et al.,2024. p. 2). These
findings emphasize the urgent need for awareness of this danger, and underline that
adaptations have to be made to live with the already present dangers of human-induced
climate change.

One critical adaptation measure to climate change is the integration of more vegetation into
(existing) urban planning, also known as urban greening. Urban greening is particularly
effective in mitigating climate related dangers, when incorporated effectively, in (urban)
spaces (Calvin et al., 2023). Among other effects it reduces the urban heat island effect,
improves water retention, provides shade during sunny days and it can improve air quality
(Gago et al., 2013; Calvin et al., 2023). Through influencing these effects urban greening
helps with reducing the risks to human health(Gago et al., 2013; Calvin et al., 2023;Snep
and Goossen., 2022; Willis and Petrokofsky, 2017). Effective urban planning is essential to
ensure that these benefits are achieved, and these everyday decisions are vital according to
the 2022 IPCC report (Calvin et al., 2023). Since there are various forms of urban greening
practices to choose from, each having a different effect, careful deliberation is needed to
determine what adaptation measure is included at what location (Laukkonen et al., 2008).
These deliberations are made by civil servants working at varying institutions; National
ministries, provinces, water authorities and lastly municipalities. Through decentralisation, an
increasing importance is put on the local, which in the case of climate adaptation measures
leads to municipalities having to implement adaptation measures in their spatial planning
(Exter et al., 2014). It means that municipal urban planners are now also tasked with
effectively implementing adaptation measures into their designs (Exter et al., 2014). And
while there is sufficient knowledge on human-induced climate change and its dangers
through (academic) research, there is insufficient understanding of how to apply adaptation
measures effectively in practice (Goosen et al., 2013). This knowledge gap poses a
considerable challenge for municipalities, especially smaller ones, as they are expected to
possess the necessary expertise internally, but capacity is limited or unavailable (Exter et al.,
2014). Furthermore, it also implies that all municipalities have the necessary framework
required to implement climate adaptation measures in spatial planning. But what will happen
when a municipality lacks the necessary knowledge or framework to address climate
change? This is what Hajer (2003) calls an institutional void, a situation or significant
problem municipalities are (currently) not able to address or resolve. Climate change is such
a problem, making policies on climate adaptation measures particularly important, as they
illustrate how effectively adaptation strategies are integrated into municipal functions.
Moreover, these policies give insight into how existing frameworks might assist or hinder
municipalities in their ambitions, and how a possible void might influence these.
Municipalities do not usually have one sole climate department, it is subdivided into different
categories under one umbrella policy (Exter et al., 2014). This means that climate adaptation
measures are spread out throughout the municipality, and due to the limited scope of this
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research only one adaptation measure can be chosen. As urban greening is especially
effective (Calvin et al., 2023), a related policy is selected for this research; tree policy. The
reason being is that tree policy can be drawn up from different perspectives, based on the
properties of trees; aesthetic purposes, maximum canopy area, maximum biodiversity, as
low-maintenance as possible, as little nuisance as possible, maximum water retention (Czaja
et al., 2020). There are an incredible number of different angles because trees are not
simple things (Holl & Brancalion, 2020), which will be discussed later on.

The tree policy of the municipality of Nijmegen specifically is a municipality of interest.
Certain characteristics made this specific municipality and policy interesting, and these
characteristics are important to address before continuing to other topics. First of all, its
previous Treeplan did not match the ambitions of the municipality nor did it provide a clear
framework for the integration of climate adaptation measures, and thus in 2021 it was
revised (R6, personal communication, november 2024).
This new treeplan is more ambitious than its predecessor, with themes that are more
relevant than ever, especially at a time of multiple crises in the Netherlands(Cockx et al.,
2021). Can a municipality make decisions on such sensitive topics in a way that is both
perceived as legitimate and effective by relevant actors and civilians? The policy being
relatively new should also give insight into how municipalities in the Netherlands are coping
with the broad and difficult problems that they are currently facing. The Treeplan 2021 is
however not too recent, as it has been around 3 years, allowing start-up problems to be
solved (R1, personal communication, november 2024; R2, personal communication,
november 2024). Secondly, this policy can give insight into how compartmentalised
structures deal with problems that stretch far beyond their standard scopes. This will be later
of interest when discussing the concept of institutional voids. Thirdly, another interesting
element of this policy is that it has introduced a new municipal function, the treewarden,
which is intended to increase surveillance and improve protection of existing trees. This is
the first time that a municipality has made this function part of the internal
organisation,based on the interviews with the respondents and policy analysis of differing
municipalities. Normally tree wardens are hired externally, so what differences there are
between an internal and external tree warden are interesting to look into. Lastly, the Treeplan
2021 has the annual goal of planting 1000 trees extra per year within the confines of the
municipality. These will be planted throughout the municipality, in the hopes of addressing
multiple challenges, like that of climate change. What challenges does such a large scale
climate adaptation measure encounter? And what can be learned from such ambitious
goals? These questions are essential since these are the questions asked by other
municipalities (R3, personal communication, november 2024). If Nijmegen succeeds in its
ambitions, other municipalities can adopt its framework as a guideline or model, but if it fails,
it could discourage other municipalities from implementing climate adaptation measures
through tree policy.

So in summary, climate adaptation measures implemented through effective urban planning
can have many benefits, and whilst this might appear as easy to implement it is anything but
straightforward. This problem is then exacerbated through decentralization, as (small)
municipalities are now responsible for handling such a complicated task. That is why it is
important to analyze the municipality of Nijmegen, for not only can it give insight into the
management of intricate problems through governance in 2024, it can also help other
municipalities in analysing obstacles and pitfalls for their own climate adaptation measures.
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2.Relevance

2.1. Societal relevance
Research into climate adaptation measures is relevant on multiple scales, spanning from the
level of global agreements down to individual humans. The IPCC report of 2022, a global
analysis which will be discussed in more detail later on, states that everyday-decision
making is vital in making urban and rural areas adaptable to climate change
(Intergovernmental Panel On Climate Change (IPCC), 2023). These everyday decisions
encompass all decisions relevant for the shaping of (public) space around the globe. While
integrated and inclusive planning is a necessity, incorporating it into these
everyday-decisions is easier said than done. This highlights the importance of assessing and
analyzing these implementations, so that stakeholders on an international, and national
scale can compare, evaluate and refine their own processes.

To illustrate, primate cities, which are disproportionately larger than other cities within their
national context, often lack direct domestic comparison for evaluating climate adaptation
strategies. This lack of comparison can hinder their process of evaluating and refining
strategies, as there is no domestic comparison to me made. On an international scale
however, there are many comparisons to be made, allowing primate cities to engage
valuable transnational comparisons and collaborations. This does however not imply that
comparisons on an internal scale are unfeasible or unwanted. On the contrary, research on
climate adaptation measures can serve decision makers at both a local and global scale, by
offering valuable perspectives on both levels. This emphasized by the research of Exter et
al. (2014), smaller cities may lack the capacity for transnational cooperation, but they do
benefit significantly from learning from regional, or national leaders. These leaders often
possess the capacity necessary for transnational collaboration, and through this interplay at
multiple levels, both small and primate cities can improve their climate adaptation strategy.

This research has been conducted in the Netherlands, which has no primate city, so it’s
important to highlight other more local benefits of research into climate adaptation measures.
Firstly on a municipal level; Municipalities in the Netherlands have an important role in
translating international, national, provincial and local policy into definitive actions. These are
done through the aforementioned everyday-decision, and municipalities experience a certain
freedom in their actions. If municipalities were isolated institutions all of them had to
individually invent their own practices during this translation, but they aren’t, allowing them to
copy, compare and even collaborate on policy making. So if one translation of climate
adaptation measures is analyzed, it might be relevant for 10 different municipalities who all
have similar principles. This makes analyzing climate adaptation measures of importance, as
it can possibly provide multiple municipalities the means of evaluation and reflection. But
municipalities also collaborate across scales with entities like provinces andWaterschappen
(water authorities). This is done through the lawWet gemeenschappelijke regelingen (WGR)
and municipalities often use these constructions, for some programs it is even required like
that of the Regionale Energie Strategy (RES) or Regional Energy Strategy. The RES
program of which the municipality of Nijmegen takes part in consists of 16 different
municipalities, 3 water authorities and various other actors (Groene Metropoolregio
Arnhem-Nijmegen, n.d.-b). Additionally, the municipality is part of an even larger program of
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17 municipal participants, the Groene Metropool Regio Arnhem Nijmegen or the Green
metropolitan Region Arnhem Nijmegen, and as the name implies sustainability is one of the
five main themes of this agreement (Groene Metropoolregio Arnhem-Nijmegen, n.d.).
This makes research on the climate adaptation measures of the Municipality of Nijmegen
relevant for 16 other participants due to the following: throughout the interviews this
cooperation between municipalities was emphasized for inspiring the policy creation of the
current Treeplan, adding to it that the familiarity made the process easier since it fostered
more inspiration. So collaborative projects like these appear to assist municipalities across
broader themes than the project itself.
Additionally, as this research was carried out (internally) within the municipality of Nijmegen,
it might give insight into the ongoing processes at different levels within the municipality.
This could be relevant for active actors in Nijmegen, but also for the civil servants in different
departments, as research into the limitations of policy might assist in bridging the
compartmentalisation encountered by Van Den Ende et al., (2022). Chapter 8, Discussion
might serve as a point of reflection or re-evaluation for the municipality, which could be used
to change aspects of the policy. All of these benefits should in turn lead to a better
translation of policy to practices, possibly helping to achieve the desired results more easily
or effectively, and possibly reducing or preventing harm from human-induced climate
change.

It is also of value to show the importance of effective policy in regards to urban greenery on
an individual level. Snep and Goossen (2022) have done a comprehensive literature study
on the effects of urban greening on behalf of four different ministries in the Netherlands.
Their research indicates that urban greening can have the following effects, among many
others, on an individuals health when implemented correctly:

● Better mental health
● Lower blood pressure
● Lower heart rate and lessening of cortisol levels
● Improvement of immune system
● Recovery of attention fatigue
● Decreased chance of being overweight
● Decreased chance of heart and cardiovascular diseases

These are not even all the effects that urban greening efforts can provide, but merely the
health oriented ones, and there far many more (Willis and Petrokofsky, 2017) . Considering
the broad aspect of these influences, merely in health, it should be in our societies best
interest to look into urban greening as it can help in many other aspects. If the
aforementioned effects on risk mitigation are also factored in, it shows why a narrative of
‘trees are good’ might be formed. That is why it is of the most importance that the
implementation of policy is analyzed as it is a crucial aspect of this effective policy. Since
policy the ambitions of policy only translate when it is also feasible, to put it into the context
of this research. The health benefits can only be achieved if trees can be planted.

2.2. Scientific relevance
A lot of research has been, and is being done in the field of climate adaptation sciences and
other adjacent fields. Some of the most relevant for this research are the following
researches on the effects of urban greening (Snep & Goossen, 2022; Mullaney et al., 2015),
planting arrangements (Şimşek et al., 2024), disservices, tradeoffs and management costs
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of urban trees (Roman et al., 2020; Pretzsch et al., 2021; Willis and Petrokofsky 2017).
There is a vast amount of academic literature on adaptation governance and one of the
various ways of implementing climate adaptation measures is that of a mainstreaming
approach; implementing the goals of adaptation throughout other departments. But this has
a potential pitfall; do the departments have the necessary knowledge and does this
effectively provide ownership to such a broad topic as climate adaptation measures? This is
where Hajer (2003) becomes relevant, as this policy framework provides a lens through
which the change of government to governance can be analysed. The research of Van Den
Ende et al. (2022) is the only research in the Netherlands that has looked into this
mainstreaming practice in combination with the theory of Hajer, analyzing it through a
mechanism based analysis. This pioneering study highlighted the importance of analyzing
current local policy practices in their conclusion:

“Another suggestion for policy evaluations is to assess the adaptations achieved by
municipalities given the available solution space. Was there policy for adaptation, or did the
implementation depend on a policy entrepreneur exploiting windows of opportunity? And did
any rules and standards influence the scope for experimentation with innovative measures?
Ultimately, it is a better understanding of the local that will increase the mainstreaming of
adaptation in general.” (Van den Ende et al., 2022, p. 2919)

So that is where this research will focus on, understanding local practices and ambitions. It
aims to provide insight into local practices to better understand the position of climate
adaptation measures in a governance style approach. It aims to provide insight into
municipal policy-to-practice translation and provide insight into potential hindrances. This
can contribute to future research into these hindrances as the field of the translation of
climate adaptation measures is still under-researched.

3.Research questions

The main research question of this research is formulated as follows:
How is the implementation of tree-based climate adaptation measures experienced by the
Municipality of Nijmegen and various stakeholders?
To answer this question four sub questions were derived based on the literature review.

● How is the Treeplan 2021 experienced by various actors throughout Nijmegen?
● What operational constraints and unintended outcomes have emerged from the

implementation of the Treeplan 2021?
● What unexpected experiences were encountered throughout the implementation of

the Treeplan 2021?
● How does national legislation influence the implementation of tree-based climate

adaptation measures?
These subquestion provide the necessary framework to help answer the main research
question of this research.
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4.Literature analysis

4.1. Climate change and urban adaptation
There are various important aspects on why there is a focus on urban climate adaptation
measures. Firstly, the balance of urban versus rural living has shifted from a majority of
humankind living in rural circumstances to that of urban circumstances in 2008, and this
balance is only shifting in favour of urban living (United Nations department of Economic and
Social Affairs, n.d.). Thus, focussing on urban areas will impact the largest number of
people. Furthermore urban areas experience the changes of climate change more intensely
(Stache et al., 2021). That is not to say that only urban areas experience change, on the
contrary, both rural and urban living are currently being altered by climate change, and with it
many new problems are arising or increasing in both environments (Calvin et al., 2023).
They each face their own dangers, dilemma’s and difficulties, especially when it comes to
the uncharted territory that climate change will bring. But urban areas are more prone to the
dangers, and since they also encompass more people, that means the danger influences
more lives (Zeleňáková et al., 2015). Some of these dangers are created and influenced by
the properties of our urban spaces, an example of one of these problems is the urban heat
island effect, which will be elaborated on briefly. The materials that we use for building cities
or urban landscapes can get hotter or trap more heat in them than for example a meadow or
forest (Zeleňáková et al., 2015; Stache et al. 2021). This allows area’s with these materials
to get hotter than those without, and it also retains heat longer. This effect is altered by
climate change since climate change makes our environments hotter, and thus even hotter
in urban heat islands (Zeleňáková et al., 2015). And the hotter it gets, the more dangerous
our cities become due to increased chances of dangers to an individual's health and
wellbeing, increased chances of heat-related mortality risks and increased chances of
large-scale socio-economical dangers to a community or country (Calvin et al., 2023;
Heaviside et al., 2017; World Health Organization: WHO, 2018). Thus to combat or alleviate
climate related problems in urban environments research is being performed worldwide and
cities are working on strategies, policy, spatial planning and the implementing adaptation
measures (Barona et al., 2022). One common method to improve urban living conditions is
the implementation of urban greening in spatial planning since plants can help mitigate a
wide variety of problems caused by climate change (Calvin et al. 2023). This approach,
combined with others, is essential in keeping our urban spaces livable. The 6th assessment
report by the IPCC elaborates on this;

Interactions between changing urban form, exposure and vulnerability can create
climate change- induced risks and losses for cities and settlements. However, the
global trend of urbanisation also offers a critical opportunity in the near-term, to
advance climate resilient development (high confidence). Integrated, inclusive
planning and investment in everyday decision-making about urban infrastructure,
including social, ecological and grey/physical infrastructures, can significantly
increase the adaptive capacity of urban and rural settlements. Equitable outcomes
contribute to multiple benefits for health and well-being and ecosystem services,
including for Indigenous Peoples, marginalised and vulnerable communities (high
confidence) (Intergovernmental Panel On Climate Change (IPCC), 2023., p. 31).
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Thus urban environments can also be beneficial, if managed and designed properly. The
impact of these improvements can vary from city wide to locally to the individual level, and
can also be beneficial on one level whilst being detrimental on another (Barona et al., 2022).
The problems they help improve or mitigate can be the previously mentioned urban heat
island effect but also others such as bad air quality or increased water runoff due to
increased permeable surfaces (Willis & Petrokofsky, 2017). Lastly, many forms of quality of
life get improved by urban greening, but this will be expanded on later on (Mullaney et al.,
2015; Sousa-Silva et al., 2023; Keeler et al. 2019). In summary, to mitigate the problems that
climate change will cause cities are improving their urban greenery through (climate
adaptation) policy.

4.2. Climate adaptation policy and the institutional void
So cities are improving their urban greenery through policy, but what deliberations are being
made, and what are important factors to take into consideration throughout these
implementations? Urban greening, though not a new concept, has gained a new prominence
due to the all-encompassing influence of climate change. It now has a new increasingly
important place in the world of policy as both a climate mitigation measure, and as a climate
adaptation measure. As the research of van den Ende et al. (2022) argues,
“Yet, paradoxically, in contrast to climate mitigation, climate change adaptation, hereafter
referred to as “adaptation”, often does not have its own sectoral policy domain with direct
political commitment and allocated resources (2903) (Uittenbroek et al. 2014).”
While mitigation measures are implemented by specific sectoral policy domains, adaptation
measures lack this privilege. Instead they are delegated across various departments or
domains, each taking on a small task. This fragmented approach, in which various domains
of policy have small responsibilities, is also called a mainstreaming approach (Runhaar et
al., 2017). This shift in responsibilities aligns with a broader trend in policymaking that Hajer
(2003) observed, a transition from traditional centralized governments to policymaking
through governance. The state, who had previously taken up responsibility for many
situations, was slowly including more actors to do its bidding whilst room for citizen
participation was slowly increasing. This switch resulted in power being (partially) transferred
from sovereignties, institutions like states, to polycentric networks consisting of various
actors, each responsible for a small portion of what was once state responsibility. This
diffusion of responsibility is akin to the aforementioned mainstreaming approach. in the case
of climate adaptation measures in the Netherlands, it is the switch from a decision being
made in The Hague, detailing planting locations, tree types, road removals to that decision
being made in Nijmegen (Exter et al., 2014), in collaboration with citizens and various
external consultancy firms and contractors. In these networks participants cooperate, since
individually they lack power to reach the desired outcome, but collectively they do. This does
however mean that they have to cooperate.
This network based policy making is now often done in a place of uncertainty; an institutional
void. A space with a lack of “generally accepted rules and norms according to which policy
making and politics is to be conducted”. A place that challenges the rules and norms of all
that participate. It often has no clear hierarchy, responsibilities or authority. Hajer describes
that environmental politics, among other topics, often takes place in such a void. What is the
role of the municipality, how can citizens contribute, what is of more value, and what
argumentation is accepted, and most importantly, what is not.
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Hajer (2003) also noted the discrepancy between ‘classical-modernist’ political institutions
and ‘new political spaces’:

New political spaces, then, refer to the ensemble of mostly unstable practices that emerge
in the struggle to address problems that the established institutions are - for a variety of
reasons - unable to resolve in a manner that is perceived to be both legitimate and effective.
(Hajer., 2003, p. 176)

This idea is based on the understanding that classical modernist polities often operate under
constitutional rules, and that these constitutional rules are based on historical experience.
Historical experience, however, has its limits, so when new and unforeseen (political) issues
arise there are no predefined rules to address these issues, rendering ‘classical-modernist’
ill-equipped to handle them. And especially these issues often require immediate action or
attention. This is the debate that fuels politics and it takes place in an institutional void since
there is no consensus yet. The rules that are being discussed are the institutional void, and
the discussion itself is the new political place. It emerges from the struggle to address these
issues (Hajer, 2003), and any proposed solution is often seen as illegitimate and ineffective,
also known as unstable practices. A practical example of this can be seen in climate
adaptation measures. Climate adaptation measures are a relatively new phenomenon, and
policy and legislation are still adapting to accommodate their broad implications. In the
interim, adaptation measures are defined as ambitions, as other frameworks, such as policy
or legislation, are still missing. “… [adaptation] only remains an ambition and the moment
things start to get tight, the ambitions that have not been agreed upon will be dropped. Then,
a parking norm is prioritised over adaptation, as it’s written down in the rules” (Van den
Ende et al., 2022, p. 2908). In this example, the absence of the framework represents the
institutional void on adaptation measures, and the ambitions that have not been agreed upon
are the emerging unstable practices. These unstable practices attract various other actors,
inviting them to participate and address the gaps in this new political space since the
‘classical-modernist’ institutions are not addressing them. Varying stakeholders assume
diverse roles in this unstable environment such as international organisations, NGO’s or
(local) citizen initiatives monitoring the implementations of various policies or agreements.
As to why they do it? The monitoring of the institutions is deemed to be inadequate or in
need of assistance, unstable in the words of Hajer, and these actors try to help or get
involved. This can partly be caused by two major barriers for implementing a mainstreaming
approach in climate adaptation measures: “unsupportive organisational structures in
institutions, and a political commitment and leadership” (Uittenbroek et al., 2014. p. 454).
These barriers are experienced differently by external actors as they might, for example, by
solely focussing on the preservation of trees. This makes (continual) political commitment
less important as there is external commitment on this topic.

A relevant example of commitment in new political spaces can be seen in the Netherlands in
the cities of Haarlem and Groningen (Haarlemse Bomenwachters, n.d.; Stichting
Boomwachters Groningen, n.d.). In both of these cities citizens have created initiatives to
protect local trees since they are of the opinion that their municipalities have shortcomings
when protecting local trees. The Haarlemse Bomenwachters for example are actively
committed to monitor the legality of tree felling and assess whether policy goals are met
(Haarlemse Bomenwachters, n.d.). This shows how in new governmental spaces civil
organisations can evaluate the effectiveness and legitimacy of the municipality. To
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understand why the civil organisations in Haarlem and Groningen try to protect trees
specifically, it is best to look into the academic research on the effects of trees on urban
environments.

4.3. Trees are not simple things
Trees are not simple things, but they can be perceived as such, and throughout the literature
review two main discourses were repeatedly identified that did portray trees as simple
things. These two will be coined the Trees are good discourse, based on the works of
Roman et al. (2020), and the quantity over quality discourse, based on the work of
Brancalion and Holl (2020). These two discourses can be combined into the simple solutions
mindset, a mindset characterized by Holl and Brancalion (2020). These discourses, and the
following mindset result in malpractices in urban planning, costly maintenance,
dissatisfaction among citizens and counter-productive policy making. They are however
preventable, which is why it is important to be able to recognize these discourses and the
following mindset.

The trees are good discourse is characterised by a benefits-only view consisting of a
mindset in which a tree has amazing upsides and little to no downsides. It is based on the
many studies done on the effects of trees and their potential benefits, and the benefits are
rightfully praised. Snep and Goossen (2022) performed a literature analysis of the scientific
substantiation of ‘green’ benefits in urban environments and there is sufficient scientific
research about the benefits of urban ‘greens’ for biodiversity, health, quality of life and
climate adaptation for policy making in the Netherlands. But the idea that trees are good is
not something new, these benefits have been known for some time and due to the many
benefits plants and specifically trees provide for their surroundings a discourse of ‘trees are
good’ has emerged in policy documents and academic literature (Roman et al., 2020;
Brancalion and Holl, 2020b). Trees can play a vital role in reshaping the world and can help
solve the problems that we face, we should however not turn a blind eye to their disservices,
something which has been done (Roman et al., 2020). Disservices are nuisances or
problems that trees might create with their existence such as fallen leaves, rotting or
poisonous fruit, pollen production, continuous shade, among other things (Willis and
Petrokofsky, 2017). They are experienced differently from person to person and can be very
personal. These personal experiences have often been forgotten or neglected in policy,
which in turn has led to an underrepresentation of the disservices that trees provide. These
disservices can vary immensely, to name a few; high maintenance costs, increased heating
costs for buildings in (perpetual) shade, increased fire hazards, water requirements, green
gentrification, road upheaval due to roots and many other things (Roman et al., 2020;
Friggens et al., 2020; Brancalion and Holl, 2020b). All of these disservices can have different
effects on citizens, both on an individual or collective level. They can influence the daily lives
of numerous individuals in various ways, making it challenging to generalise or summarise
these effects as they depend on personal experiences that are different per tree or species
and location. That is why it is important to look into disservices on a local level, as local
disservices can have influences on policy (Roman et al., 2020). Examples of how
disservices can be related to policy are residents who fear rent increase might oppose
planting initiatives, worrying that green gentrification might take place in their neighbourhood,
or farmers in arid zones might fear the water usage of new planting initiatives. It is best to
understand these disservices so that potential problems can be prevented, and it is of most
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importance to not see trees as only good things (Roman et al., 2020). This narrative is
however not intended to diminish the many positive effects that trees can create, it is to
highlight that they can also provide problems, and that sometimes a tree is not the best
option.

These ‘trees are good’ policies are often accompanied by numerical planting goals to
achieve these benefits (Roman et al., 2020; Brancalion and Holl 2020b). This is a quantity
over quality mindset in which a large numerical planting goal is set in which X amount of
trees will be planted in X amount of time. These numerical planting goals are characterised
by a mindset in which trees are seen as a goal themselves rather than a means to a goal. It
is a narrative in which the ‘X amount of trees’ will be planted to help improve living
conditions, since this amount should be enough to reach the goal, creating a quantity over
quality mindset. The focus, however, should be on planting high quality trees to improve the
living conditions, since the living conditions are the unit of measurement that actually count
when it comes to the desired changes, making quality the most important aspect. In short,
the numerical goals mindset changes the unit of measurement to that of the amount of trees,
not the changes they provide. Even in the municipality of Nijmegen elements of this mindset
were encountered, as will be discussed in the results section. To provide the necessary
context it is good to give an example of the results of this mindset; planting initiatives in
which seeds or saplings are planted, to then be neglected (Holl & Brancalion, 2020). The
goal was merely the planting of the tree with a sustainable long term improvement in mind,
but the further steps required to achieve those were not planned or put into action. These
efforts have almost always failed entirely since forest restoration, forestry or carbon
sequestration efforts require well-planned long term commitment (Brancalion and Holl,
2020b). Especially in top-down initiated planting programs failure is met more often (Holl &
Brancalion, 2020). This is frequently caused by mismatches between the aims of planting
site locations, such as restoration, and the actuality of the location (Kodikara et al., 2017). In
these mismatches physical factors such as inappropriate topography and inappropriate
hydrology are unaccounted for. Furthermore, human factors such as unexpected landusage
are also overlooked. To illustrate, the planting site might (unknowingly) be used as a grazing
ground for cattle, which results in the new planting being eaten, ultimately resulting in failure
of the project (Kodikara et al., 2017). Or on a more local scale, planting sites might be
accidentally mowed as was done in 2021 (Roos & RN7, 2021).

The combination of two, the ‘Trees are good’ and ‘Quantity over quality’ mindset formed a
simple solutions mindset, it is perceived that there is a direct causal connection between
(only) benefits gained and amount of trees planted, without the influence of other effects
(Holl & Brancalion, 2020; Roman et al., 2020). In a simple mindset the idea stands that
planting trees always helps improve biodiversity, ignoring all nuance. But by planting trees in
a historical grassland, you actually harm its native ecosystem (Holl & Brancalion, 2020).
This simple solution view is a very simplified view of the complicated task that quality
planting actually is, hence the failure of simple solutions and thus some large scale
initiatives. A Simple solutions mindset also overshadows other possible actions which can be
taken, which could possibly work even better but are more difficult to achieve (Holl &
Brancalion, 2020). Therefore, it is important to be wary of seeing trees as simple solutions to
multidisciplinary problems such as climate change, biodiversity loss, water management and
retention, urban heat island effect, since trees are not simple things, and ignoring these
disservices can have problematic outcomes (Roman et al., 2020). This is however exactly
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what is happening in municipalities, as trees are delegated to one or multiple departments.
The implementation of the tree then has to match that of the department restricting their
influence and effects to that scope (Van den Ende et al., 2023). In the research of van den
Ende et al (2022), one example was provided of this: trees would be planted next to streets
to address urban heating, but they were planted too high compared to the street to also
benefit water retention. Examples like these show how institutions are unable to address
broader problems effectively, thereby creating an institutional void. This restricted mindset in
which a problem can be delegated to one department, also called a silo-mentality, leads to
different departments only working on their respective element, which aligns with the simple
solutions mindset as this departmental approach diminishes the broad influence of trees.
And thus an institutional void is created through simple solutions, leading to departments
working individually on the problem instead of the municipality as a whole (Van den Ende et
al., 2023).

In summary, climate change has emphasized the importance of the effects of urban
greenery, which has led to municipalities making new policies to prevent dangerous living
conditions. Due to the multidisciplinary influence of climate change there is no clear
ownership of this problem, nor the solutions, leading to an institutional void. Furthermore,
due to this multidisciplinary influence it is difficult for classical modernist institutions to
effectively and legitimately react, leading to unstable practices. These unstable practices
attract the attention of various actors who take up roles in new political spaces. Lastly, trees
are often seen as simple things whilst they are not, and this simplified mindset can create
many problems, especially when they get simplified by a silo-mentality.

This all very much related to the municipality of Nijmegen as the municipality has adopted a
new treeplan in 2024 and one of the main items of this plan is a yearly planting of 1000 new
trees, a numerical planting goal (Cockx, Klinkspoor, & PLANTERRA, 2021). Furthermore the
municipality has introduced a municipal tree warden, creating supervision and authority.
Lastly this policy is part of a series of multidisciplinary approaches to climate change, in
which authority and ownership is provided through a mainstreaming approach.

4.4. Testing institutional void
Hajer (2003) wrote Policy without polity? Policy analysis and the institutional void, as a
proposal of a new ‘Deliberative’ policy analysis. A reaction to the changes in the world of
policy, and a coining of five challenges to the classical-modernist institutions, all resulting in
institutional voids. Hajer (2003) noted that an increasing amount of problems could not be
solved within the borders of nations, and that more nationalised institutions were failing to
address these multinational problems. And thus policy started to adapt to provide solutions
through international cooperation. These problems related to addressing problems are called
‘institutional voids’ and plainly put an institutional void occurs when the current
classical-modernist institutions, such as your (local) government, don't have clear rules or
systems in place when needed. In a practical sense, they lack the tools to solve problems,
make decisions or delegate authority to an organisation, institution or person. This in turn
leads to situations where these institutions have to devise new ways to work this out, often
doing so collaboratively with various actors in new political spaces. These voids often occur
with big or new problems/challenges that haven’t been experienced before, or were too
recent to adapt policy to. This leads to unstable practices as institutions have to devise these
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new ways spontaneously. The research of Van den Ende et al. (2022) indicated that there
are institutional voids in the mainstreaming of adaptation measures in two different
municipalities in the Netherlands. But to understand that subsequent section will review the
framework that Hajer proposed, the five non-binding elements by which an institutional void
can be recognized. This theory was published 21 years ago, so this will also serve the
purpose of showing how and why this theory is still relevant.

The new order of decision making is dispersed
Hajer argues that the perceived actors who had taken responsibility in the past, for example
the state, do not have the sole ownership or ruling authority over a problem anymore. More
actors, on different levels, on a broader scope are involved making questions related to
authority more difficult. Worldwide problems like climate change especially emphasize these
authority based dilemma’s, creating a need for countries to work together, reconsidering their
practices. Local municipalities play a crucial role in translating international laws and
agreements into local policy and concrete actions. This is true even if their own contributions
might be negligible compared to other municipalities. This is a vital step of providing
ownership, ensuring that all actors get involved. And if they were to neglect these principles
then they can be held accountable under international law by international actors instead of
merely national actors. These examples are on a broad and international level, but this is
also happening on local levels, as was found by Van den Ende et al. (2022). Municipalities
often have different departments for different policy domains, and these departments often
exhibit a mentality in which they only take action in the light of their respective domain..
“Departments held onto their silo mentality and approached spatial development as separate
entities rather than taking the initiative to act as one “municipality” striving for a spatial
design with multiple integrated goals” (Van Den Ende et al., 2022, p. 2911). This leads to
problems when multidisciplinary approaches are required, problems that are not bound to
one single domain. These will however be devoid of any ownership since the
multidisciplinary property makes departments not enact upon it since they are partially
outside of their policy domain and thus their responsibility. Van den Ende et al. (2022) found
a pattern in this silo mentality calling it “an avoidance of administrative responsibility
mechanism, i.e. the tendency of sectoral departments to refrain from taking on responsibility
for a more climate-adaptive approach to spatial development.” (Van den Ende et al., 2022, p.
2908)

There is a new spatiality of policy making and politics
The classical-modernist institutions are experiencing a new spatiality, there is a new
hierarchy of scale with international agreements such as the EU, NATO or Climate
agreements, but also on smaller cross regional or provincial levels such as the Benelux or
Euregio, creating multiple layers of governance across the same space. In turn, societal
actors have also evolved to participate on these new scales or have created them, allowing
for bigger spatial influences from non-governmental actors. This new spatiality in policy
making is still being experienced with the introduction of new layers of policies like the green
metropolitan region Arnhem-Nijmegen sitting somewhere between municipality and
provinces on the ladder of scale (Groene Metropoolregio Arnhem-Nijmegen, n.d.).

The standard view of participation and democratic governance might have to be rethought.
Due to the more fragmented and decentralised aspect of governing in present forms of
government, policy changes might have to be rethought on the topic of participation and

16



democratic governance. The landscape architects from Hajer’s example were neither
elected, nor assigned representatives of the people. They took the role upon themselves, as
a bottom-up initiative, challenging the standardised top down view in which citizens can
express their ‘participation’ in a prepared/predetermined set of restraints. These
unstandardized practices are being rethought, and in the new treeplan there is room for
standardized initiatives, but also room for experimentation to facilitate new experiences.

The authority of classical (scientific) expertise has been undermined
The once authoritative input of scientifically proven insights has received a growing
scepticism and distrust. Objective and evidence-based knowledge used to be received as a
conclusion or solution to a problem, whilst nowadays it is the source of more uncertainty.
To most easily describe the undermining of scientific findings in this research is a worldview
of those who do not agree with, or accept, the findings on the source of the changes in
weather patterns that we experience, calling it merely luck or absurdities. Climate change is
still not universally accepted, due to this undermined position.

The context of policy making is expansive
Policymakers are now facing more diverse, expansive and multidisciplinary problems than
previously experienced. Through human actions new problems emerge such as the example
of Hajer: Who has rights to genetic research, the public or firms?
Understanding how climate change impacts society and how climate adaptation measures
are framed is crucial in understanding institutional voids. Dewulf (2013) identifies two broad
axis of adaptation framing; technoscientific framings of adaptation, portraying the issue as a
tame technical problem and sociopolitical framings, where it is depicted as a complex or
‘wicked’ problem involving challenges with regards to equity, the role of institutions and the
certainty of solutions. These contrasting framings prioritize different aspects of adaptation
measures like trees, and through this shape adaptation measures differently.
A technoscientific framing portrays adaptation measures in a continuation of the ‘trees are
simple things’ mindset, seeing adaptation measures as part of an equation to solve climate
related problems. Through this, technoscientific framing often simplifies problems into
structured problem-solution schemes, e.g. assigning responsibility to one single municipal
department to ‘fix’ climate change (Dewulf, 2013). In contrast, sociopolitical framing
emphasizes the broader social implications of adaptation measures. Through this broader
lens it includes a wider array of problems, making adaptation measures important for all
municipal departments. One subgenre of sociopolitical framings is that of ecosystem-based
adaptation (EBA), which emphasized the role of ecosystem services, as these can reduce
climate related threats and reduce social vulnerability to climate hazards (Pramova et al.,
2012). The outcomes of a technoscientific or a EBA framing can vary significantly as they
each focus on different aspects of trees. For instance, a technoscientific solution would focus
on one department planting as many trees, whilst an EBA approach would focus on
improving quality of life through cross-departmental collaboration, in which collaborative
climate adaptation measures reduce climate related risks.
Although these varying perspectives are not new, the accelerating impact of climate change
has increased the need for inclusive policy like that of EBA (Calvin et al., 2023).
It is, however, still difficult to assess whether inclusive policy is the best way to incorporate
climate adaptation measures. This inclusive approach, also known as mainstreaming, has
few ways effectively of analysing the effectiveness of said policy. Hence there are still
debates on how climate adaptation measures should be incorporated into policy, as research
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on climate change adaptation policy integration is still only starting to be explored.
(Biesbroek, 2021). This only underlines the complexity of climate adaptation measures and
the expansive scope of perspectives on policy making.
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5. Research methodology
To perform the best research possible a qualitative approach was chosen. The main reason
for this is that policy documents, like the Treeplan 2021, and its respective implementation
agenda, do not portray current struggles nor problems (Cockx, Klinkspoor, & PLANTERRA,
2021). That is why a flexible approach was needed, which led to the choice for qualitative
methods as it allows more follow up questions to be made. Since there was a rather large
knowledge gap on the issues that the municipality was facing a semi structured approach
was chosen.
To assess what the best angle of approach was, a research strategy was first determined.

5.1. Determining the research strategy
This research started with a literature analysis into the aforementioned lens of institutional
voids by Hajer (2003). Institutional void literature is often focussed on economic perspectives
so relevant research was scarce, but through this analysis the research of Van den Ende et
al. (2022) was deemed to be most relevant. This quickly made their research and respective
findings the focal object of this research due to the pioneering nature of said research. A
meeting was planned with an employee of an environmental consultancy firm to put this into
a real world perspective, and to discuss their experiences with working for municipalities.
This conversation helped in providing insight into the institutional lay-out of a municipality
and gave advice on narrowing down adaptation measures. This restarted the literature
analysis, now focussed on climate adaptation measures. Furthermore, the interview made it
obvious that the broad research of Van den Ende et al. (2022) had to be scaled down to the
perspective of a singular researcher. As such, the number of municipalities was brought
down from three to one and a singular type of adaptation measure was chosen based on the
expanded literature analysis: municipal trees. This then reshaped the third round of literature
analysis into the implementation of trees in (urban) environments as a climate adaptation
measure. The differences of the research of Van den Ende et al. (2022) and this research
came down to a lack of a relevant project analysis and a lack of other academic research
into the treeplan. That is why this research included a wider range of actors to compensate
for the lack of other methods. To summarize the differences, the research of Van den Ende
et al. (2022) had a broad research scope and analyzed it with multiple analyses, and this
research had a smaller scope with fewer analysis methods, but more respondents.

5.2. Respondents
To evaluate the Treeplan 2021, a list of relevant actors was composed. These actors were
sent an email shortly describing the aim of this research and they were asked whether they
wanted to cooperate, additionally they were asked if they knew any other people who might
be interested. This method is also known as a snowball method (Goodman, 1961), in which
the pre-existing network of respondents is used to possibly gather new respondents. The list
of potential respondents consisted of various employees of the municipality of Nijmegen,
(local) environmental agencies, local citizen groups and initiatives, (local) contractors, (local)
consultancy firms, (ex) city council members. The list was based on various sources such as
policy documents, policy authorship, social media posts, the results of the snowball method
by email and lastly through LinkedIn. This in turn led to 8 willing participants for interviews,
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five of whom were from the municipality of Nijmegen. Of the three remaining participants one
was an ex-council member, another was a private business owner with experiences in the
field urban greening and the last person was a volunteer for a nature education organisation
with extensive experience in Nijmegen.

As to why other sectors or actors were unwilling to participate is uncertain, but environmental
organizations and environmental consultancy firms both mentioned prolonged busy periods
internally. Others simply denied or gave no response. One interesting remark worth
mentioning was that most actors seemed to know each other and some names or
organizations were mentioned more than once through the snowball method.

5.3. Semi-structured interviews
To best accommodate the schedules of the participants the interviews were mostly
conducted digitally. Two interviews with the municipality were done in pairs, and one was on
an individual basis. They took place over the course of approximately an hour and were
transcribed anonymously afterwards. Two of the three other participants were interviewed in
person and one was conducted through the means of a phone call.
The interviews with these willing actors were done on the basis of an interview guide which
was made to include the findings of the literature analysis, the policy analysis and the
discussion with the environmental consultancy firm. This interview guide can be found in
appendix I.
The most important literature for the interview guide was Hajer (2003) and his (non binding)
elements characterising institutional voids. These elements were recoded to shorter and
concise themes and were the basis on which the interview would take place. Per request of
the municipality these were shared beforehand with them. The themes were recoded as
follows:

● The order of decision making is dispersed -> Authority
● There is a new spatiality of policy making and politics -> Governance
● The standard view of participation and democratic governance might have to be

rethought -> Participation
● The authority of classical (scientific) expertise has been undermined -> The role of

science
● The context of policy making is expansive -> Unexpected experiences .

The themes were more of a general outline and the interviews would follow the narrative of
the interviewee. If a structured question, and all follow up questions, were answered, then
the next structured question would be asked. If a structured question from a different
category was a better follow up question than the general structured outline, then the other
structured question was asked to best follow the narrative of the interviewee. Not all
structured questions were asked, as some were already answered indirectly through other
questions.

Throughout the process anonymity was a high priority, and before each interview
respondents were informed of the process in which this would take place; The interviews
would be recorded and transcribed. In the transcriptions their names would be replaced by R
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together with a number. Any personal data would be removed to ensure the highest level of
anonymity. The recording would then be deleted so that only a written copy of the
conversation remained. After describing this to each respondent, all respondents were asked
once again whether they wanted to participate, and all agreed. That is why from here on
quotes will be marked by Rx, to illustrate the various respondents, and the researcher will
be marked as interviewer.

5.4. Applying thematic analysis
Thematic Analysis, TA from here on, is a method focussed on gathering collective patterns
and meanings from a data set, first published by Braun and Clarke in 2012. It allows
flexibility and gives great insight into (multiple) themes, and allows a deductive and inductive
approach. Due to the more deductive approach of this research, inductive methods like
Grounded Theory (GT), which aim to create a theory from the data, were not preferable
(Cutcliffe, 2000). This further emphasized the importance of TA, as this could provide
inductive results in a deductive setting (Braun & Clarke, 2012). This is also where TA was
more time efficient, as the selective coding allowed some data wide narratives to be ignored
as these were not relevant for the research questions.

After transcribing the interviews the thematic analysis was applied consisting of six phases,
the first of which is a reread of the data to get familiar with the patterns and themes (Braun &
Clarke, 2012). During this phase small notes were made on narratives that stood out. This
first phase was followed by the second phase, initial coding, in which the dataset was coded
for the first time, focussing merely on the individual document and not collective patterns or
themes. To accommodate the descriptive focus of this research, only elements relevant to
this research were coded, as by the recommendation of Braun and Clarke (2012). This was
followed up by an examination of the initial coding, which was then cleaned up by creating
new codes, recoding some existing codes and merging other codes into expanded codes.
Most of these reviewed codes were descriptive but there were some interpretative. The third
phase was an analysis of the emerging themes of the dataset, based partially on the newly
analysed codes, creating potential themes. This step is important in highlighting the
deductive angle of this research, as the emergent themes in this research are recognized
within the context of the literature review. Other themes and narratives were noticed but
these were excluded from further analysis as they were irrelevant to the narrative of this
research. The fourth phase is the review of these selected potential themes, checking the
coded elements of data in reference to the theme. Braun and Clarke (2012) recommended
checking the themes with five key questions, and if these questions are answered
satisfyingly, then, as a final check, the entire dataset should be reread to check whether this
theme fits the data in a meaningful way. The fifth phase Braun and Clarke (2012) describe is
the defining and naming of themes, a step in which the theme is transformed into something
that can be described in a few sentences, and can bring forth a narrative out of (a part of)
the dataset. The description of the themes can be found in appendix II. The sixth phase is
the production of the report, and in this phase the different narratives are combined, creating
an academic, analytical story.

21



5.5. Validity and reliability

5.5.1. Internal validity
The data of this research is internally valid, but constrained due to the lack of participation of
some actors. Crucial actors in tree policy, like environmental consultancy agencies or
contractors hired by the municipality, were missing, making an analysis of the entire chain of
tree planting impossible. The current list of actors provides insight into various aspects of
this chain, but not all actors had overlapping themes. Key insights, like the experiences of
actually planting the tree, are missing. These are however partially compensated by a wider
angle of analysis by including IVN Rijk van Nijmegen, a non profit educational institute. This
allowed a more in depth analysis of participation and communication. Furthermore, to ensure
as high validity as possible semi structured interviews were used to allow unexpected
experiences or ideas to be discussed. This however did lead to prolonged interviews, in
which not all discussed elements were relevant.

5.5.2. External validity
This research is externally valid due to the nature of municipal policy. Since this research
has been performed within the frameworks of Dutch legislation, it is to a certain degree
applicable to all Dutch municipalities as they do share national and partly provincial policy.
Furthermore, municipalities to a certain degree share commonalities in their lay-out, by
dividing topics into categorized departments or domains. This research can thus give insight
into how compartmentalised structures address broad topics, making it relevant for many
institutions on a global scale.
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6. Results
In this chapter the results of the thematic analysis will be discussed. Starting with the
analysis of the previous treeplan, followed by the current treeplan. The results are
categorized into respective experiences, ranging from positive, neutral to negative.
Beforehand one thing must be addressed. These findings were provided on an anecdotal
basis by the respondents, and are not conclusive, nor fully representable of the actual policy
or its outcome as they are based on personal experiences. To continue, the previous
treeplan will be discussed first to provide a perspective on the previous circumstances.

6.1. Previous Treeplan
The previous treeplan was published in 2009 and the respondents repeatedly mentioned
that this policy was less favorable for trees in the Municipality of Nijmegen. The old policy
was characterized by a lack of supervision over projects and municipal trees, a lack of
liability in case of damages, experiences of active tampering from external actors, short
lifespans of municipal trees and ‘cowboy practices’. The respondents provided clear
examples of these characteristics throughout the interviews, and these are essential for
comparing the previous situation to the current. Therefore, these will be briefly discussed.

6.1.1. Supervision
The responsibility of supervision was carried out by two responsible entities, the first was a
very busy department which will be called City-Tree from here on as respondents did not
name the department. The second entity was the Green Space Manager, who also seemed
to be overburdened. The City-Tree department also had an intense workload leaving the
designated supervisors with little time to do their job. This created a lack of supervision due
workload, but this was however further exacerbated as most of these supervisors were doing
this as a side task alongside their main tasks. This created sporadic moments of supervision,
and respondents mentioned that they (sometimes) had to ask the Green Space Manager if
they could tag along.

“So it was done on the side, but it did not receive enough attention to achieve the desired
quality, so to speak. and what wasn’t done at all was prevention. That means looking
outside, proactively discussing with residents or projects, like ‘Hey, how are you going to
handle this?’ And then you’re talking about illegal tree felling. You’re talking about monitoring
projects and thinking ahead with new projects. Normally, the green space manager would
join a project and ask, ‘Hey, how do you plan to preserve these trees?’ Or it wasn’t done at
all, because back then it was simply less known and less of a priority on the agenda."
R2 on the previous policy

The scope of supervision itself was smaller, and little to no pre-emptive supervision was
being done. It was on the basis of citizen reporting and internal planning. And when
supervision was being done sporadically, it was restricted by the supervisors themselves as
some of them did not even have the authority to impose punishments if things were carried
out illegally or wrongly. The Green Space Manager, who was hired to supervise, being one
of them. This resulted in projects that were rarely being monitored leading to (active)
tampering of said projects. Examples were provided such as wrong trees being planted as
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that would possibly go unnoticed, or planting spaces having too compacted soil for trees to
be able to grow in. This in turn led to the department of city-administration having trees that
would not grow, or even die entirely. These problems were, however, given little attention.

Interviewer: "And then one last question: before the tree warden function was introduced,
how were things handled back then?

R4: “Actually, very poorly."

6.1.2. Cowboy practices
One returning example of a shortcoming of the old policy was the supervision over
contractors in the field cables of pipes. Due to their underground nature, it is difficult to
monitor them when not exposed to air. Throughout the interviews a mentality was discussed
which respondents named “cowboy” practices. Cowboy practices occur when a cable or pipe
has to be moved, removed, maintained or put in place. To access cables and pipes dirt has
to be removed and ‘Cowboys’ would do this as quickly as possible, with little regard for roots
or trunks. Once the hole had been excavated, the necessary work would be done, and then
the dig site would promptly be ‘restored’, covering any potential damages. The cowboys
would then continue these practices, damaging trees continuously. This practice was first
mentioned in the following quote:

"Because supervision on this is just so important. From the perspective of the Treeplan, but
also when it comes to cables and pipes. Look, those are just cowboys. They just want to get
those cables into the ground as quickly as possible, and they do it with brute force. They
don't care about anything. If we didn't have a treewarden, like R1, the trees would really
suffer. They'd just rip all the roots off. It doesn't matter what kind of root is is, they'd cut right
through it, lay the cable, cover it up quickly, and act like nothing happened. done.

6.2. Experiences with Treeplan 2021
The old Treeplan could improve on multiple things, and after consulting various people the
initiator of the 2021 Treeplan set their sights on improved supervision and better tree
conservation through the means of practical and enforceable policy. A couple of things were
highlighted as relevant themes for the forming of this policy throughout the interviews:

● Heat stress is becoming more common and needs measures to be managed.
● There is new municipal climate policy, and the new Treeplan 2021 is one of

the means to achieve the targets that have been set out.
● Local biodiversity is something that the municipality wants to improve through

various policies, of which the new Treeplan 2021 is one.
The inclusion of these ambitions was attributed to the local political climate by the initiator, as
the political climate in Nijmegen is more conducive to climate-related policies, with political
parties such as Groenlinks and Partij voor de Dieren having been in the executive board of
the municipality for some time.
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Most of these topics were less relevant when the previous policy was published, they are
however very relevant now, and several respondents attributed this shift in relevance to a
changing appreciation for the value of (urban) greens.

“And what you now see is that traffic engineers are also calling for trees to be added and
urban planners are calling for trees to be added. So there are many more disciplines and
departments working on greening. Oh, but then we're going to lower the parking standard
and then we'll have more space. Oh more space is more greens,” R3 14:56

The new policy has been used in practice for some time now. When respondents were
asked what their experience was with this new policy, the following themes emerged.
Somewhat unexpected, universal trends occurred across the data set of the interviews. All
actors, for example, were sharing very positive experiences with the new Tree warden
function. This consistency across actors has allowed a different organisational structure than
the previously intended. This structure is based on positive, neutral and negative
experiences. The questions related to experiences were based on the five recoded themes
of Hajer, being Authority, Governance, Participation, Role of science, Unexpected
Experiences. When asked about specific details about these themes, respondents would
often incorporate other themes in their answers. That is why these divisions portray the
results more accurately than when organized through the recoded themes. To start, the
positive experiences will be discussed.

6.2.1 Positive experiences with the new policy.

Municipal tree warden is a success
The new policy was positively welcomed by municipal workers according to one respondent
who had been keeping in touch with them throughout the implementation. The municipal
workers themselves that were part of this research were very content with the preventive
value that the new policy increased through the means of a designated supervisor. The
various respondents gave their take on the new policy:

"So, our policy is very clear, very green-oriented, and absolutely fantastic. And the majority
of the population fully supports it." R2

"Yes, and if you send the tree supervisor there now, saying 'Go take a look, it's going to be a
big project, trees are being planted. Check if the specifications match what is being
executed.' Then you have much better control at the front end of what is coming, and in the
end, you’ll have better quality. So, yes, in the past... I think R1 alone still has way too much
work. We could use two or three more, but it's definitely better than it was." R3

"Because we also do, for example, at the [Redacted for privacy] during the permit
application. If there are trees there, a preliminary inspection is also done. What often
happens with external tree supervisors is that they oversee the execution. And here, you
miss the link of how we will pass those trees, what should we do with them? How can we
find the best compromises? So, indeed, it's about being proactive. By addressing this
upfront, you can prevent a lot of trouble and avoid many costs.” R1
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So it’s really nice that R1 really supervises that. -R4

This designated supervisor was also celebrated for the value it offers for trees.

"But those residents also pointed out that you really need to be much more on top of things.
It can be much better. And we could see that ourselves as well. There was even a resident
who said, you know, if you just assign someone to this, it costs money, but you’ll quickly earn
that money back. And I think that’s true, especially with the damage claims we recover in a
year. But especially when you consider the value that greenery has, I believe that it more
than pays for itself." R2

The introduction of the tree warden was also celebrated for adding a personal touch to
municipal policy by serving as a point of contact for tree-related matters. This was deemed
as a great improvement for civil participation. Furthermore, it serves a means of creating
awareness.

"Yes, but it is of course our task, so it is part of our job. And the reward, I’ll mention the
network operators again, is that at some point you have raised awareness and they know
how to reach you. And even when they need to move an asphalt cut because there are
traffic light loops underneath and there are trees nearby, they call me. And I consider that my
success. They are aware of the fact that, hey, there’s a tree there. We are very close to it.
Let’s call R1 and see how we can solve this." -R1.

All in all the policy, internally, appears to be very positively celebrated when talking about the
new Tree Warden function. To assess the external reception of the policy one respondent
from IVN Rijk van Nijmegen can provide a very limited perspective. IVN Rijk van Nijmegen,
appreciates that more policy and management is written down, which they suspect lead to
higher quality outcomes. Collaboration with the IVN in general was very positively received
and the civil servants always provided clear and direct answers. The new policy has very
successfully introduced more supervision according to IVN. Lastly, the private contractor
mentioned that when concrete plans are forwarded to the municipality, there are easily
obtainable subsidies

Perspective on the value of greening practices is changing
Another positive effect that the respondents were unanimous about was a changing
perspective when it comes to the value of greening practices. Climate related policy is slowly
gaining more importance, but this is an active process and it takes a lot of time and patience.

"We were actually the only ones, along with city administrators, who were very vocal about
the need for a tree. And then there were the green advocates, who were like voices crying
out in the wilderness." -R3

"Yes, we’re increasingly trying to raise awareness internally that trees are also a capital
asset. They certainly represent economic value. However, over the years, they’ve often been
relegated to the bottom of the list when it comes to priorities and trade-offs, as R2
mentioned. We’re working to give this more attention.

26



It’s been mentioned already, trees are often considered only when the final design is
complete. ‘Oh, there are trees here.’ But I believe part of our job, and certainly my job, is to
emphasize starting with trees at the early sketch design stage. That’s when you can still
adjust and account for the existing trees. We also need to move away from the attitude of
easily saying, ‘We’ll just compensate later,’ because then we’ll have to wait another 27 years
to regain the same level of ecosystem services. So yes, we’re trying, but raising awareness
is a matter of patience. Over the past year and a half, for instance, we’ve made progress
with utility companies, creating awareness about the critical importance of trees
underground. But the same applies to raising awareness across our internal disciplines."

The respondents deemed it their responsibility to raise awareness, internally as externally.
One interesting remark is that it appeared that this raising of awareness is, or was
stigmatised by others, as the term treewitch was used by two different respondents referring
to themselves. This was however before the recording was started so the context of these
remarks is uncertain, and it could just be an informal nickname. Nonetheless the term was
mentioned twice by two different respondents.

6.2.2. Neutral experiences with the new policy
Internally, one of the most prevalent neutral experiences came from a different policy than
that of the Treeplan 2021 itself. A change in the archaeological policy of the municipality of
Nijmegen has made a larger area of the municipality an archeological interest, resulting in
many more future planting sites having to be inspected by an archeologist. This has led to
some delays, since there are too few Archeologists for the task at hand, but it was still seen
as manageable with changes in the planning. Some civil servants were neutral in their
opinion of the policy of cable or pipes, most, however, were negative so that will be
discussed in the negative experiences, which follows next.

6.2.3. Negative experiences with the new policy.
To preface the discussion of the negative experiences, it is important to note that not all of
these experiences are directly related to the Treeplan 2021 itself, as external factors have
also contributed greatly to these experiences. The negative experiences came forth in the
following themes, and each will be discussed.

Affordability
Throughout the interviews affordability was a recurring theme. This theme is important for all
following themes since it dictates how choices are made. If there is more money more things
are available and vice versa. That is why it is important to clarify how the budget is defined in
the first place. The budget of the Treeplan 2021 is a politically defined budget, so it can be
changed through the city council and indirectly through elections. This makes it, compared to
policy, somewhat flexible. Currently there is about 2 million euro reserved for the Treeplan
2021 according to one interview, and with this money the planting of the1000 new trees is
afforded among other things. At the time of determining this price this was deemed sufficient,
but soon after two changes would make it quite tight. The archeological policy was changed,
increasing costs per tree planted, and in general prices increased. This in turn led to the
available money per tree being lowered as there were now higher external costs than the
tree itself. This effect will be important later on.
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Numerical Focus
“With all due respect, “Thousand tree plan” just sounds better. So, we’re going to stick with
the numbers. I mean, you can’t say “the 573 trees plan” because it just doesn’t have the
same ring to it. So it becomes the Thousand tree plan. But then I think, is that really what we
want.?” R4

The new treeplan has the goal of planting 1000 trees a year, a numerical goal, and this is
done by the City-administration department. Each year they assess the possible planting
location for the new trees, through a lens of quantity. This numerical focus on 1000 trees
has led to a mindset in which the quantity is more important than the quality as the 1000 tree
goal has to be achieved. What is, however, unique is that this numerical focus is not
accompanied by a benefits only mindset, which is rare.

"Yes, in that sense, we have been given a very clear directive from the coalition to plant a
thousand trees, which does mean more trees in the city. And we’re doing that for four years.
But I’m already noticing that after those four years, there isn’t any space left. The places
where it’s possible, as you have to check underground if it is possible. Are there no cables or
pipes, is it not too close to buildings, and is there no one else who also wants to use that
space? The public space is very crowded, so now we’ve been cramming trees wherever we
can. At least there’s a tree standing there. But once those four years are over, we’ll have to
focus on improving the existing trees. Because, without changes to the underground
situation, we won’t be able to do anything extra." R3

This numerical focus has been discussed internally in terms of practicality and in terms of
desired outcomes since it also affects the current 65.000 trees of the municipality. If one of
these trees had to be removed another would have to take its place. The policy’s assumption
of one-to-one compensation for tree removal, while seemingly straightforward, fails to take
into account critical factors related to the quality of the planting site itself. It assumes that the
location is always suited for one-to-one compensation, and that the planting site itself is
something that should be kept. One-to-one compensation is simply seen as better than
critically analyzing the current state of affairs.

"It wasn’t all that impressive, so to speak. That was before the current policy. In the end, we
decided to remove everything and start over with a more varied tree population. But we also
replanted fewer trees. Now, if we had to do that again, it theoretically wouldn’t be possible
because we’re dealing with trees that may not be in great shape but still have a reasonable
life expectancy. So, I wouldn’t even be allowed to cut them down. Let alone replant fewer
trees— that would be completely out of the question because, in principle, it’s strictly
one-to-one compensation. This means you’d already have to bend over backwards just to
get permission to remove anything. On top of that, there’s no alternative in place. For
instance, being able to say, ‘...,’ and then maybe replanting fewer trees but opting for trees
that grow larger more quickly instead." -R5

This however does not mean that there is no room for improving the quality of planting
spaces, since that is something that the municipality is actively working on. It is just that this
focus diminishes the quality of planting by focusing on quantity.
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"Quality is more important than quantity, that's what I say." R4

The almost impossible task
As previously mentioned the department of city-administration is responsible for assessing
potential future planting locations. These locations have to abide by strict rules, which will be
in more detail discussed further on, and have to meet certain criteria. The department starts
with around 3.000 possible locations. These 3.000 are the results of a preliminary
investigation into possible locations, and only meet the most basic of criteria like. This
sample size is then reduced through the other criteria until hopefully the required 1.000
locations are left. These then all have to be individually checked for all relevant local actors,
which was described as an almost impossible task.

And then we have a system that includes many of these things. But it is so easy for
something like this to fall through the cracks and cause you to simply overlook an actor. And
again, if it's one location, then it's not that difficult. But before you start with 3000 locations
and for those 3000 locations everyone looks at who needs which one, yes, that is almost
impossible.

Lack of local knowledge
Well, for example, I'm working on a part of Nijmegen called Kinderdorp, where the main
structures are all designated to ecology. However, it’s actually a historically significant area
because back in the day an orphanage was founded by predominantly Christian individuals.
They planted these tree structures, or at least avenue structures, but those structures aren’t
recognized as historical features. And then, when you open the map, you suddenly see that
multiple other regions are also marked as nature. And that makes you think, ‘this whole map
doesn’t make any sense at all.’. And we are quite hindered in our work due to that. So that
area, I would like that area to be mapped out correctly, so that it makes sense.

The current treeplan was made by an external organization called Planterra which is situated
in Leusden, in the province of Utrecht. There was little to be found on how this plan was
formed, what data was provided and what goals were set when making this plan. What
however did become clear is that the plan does not always match the multitude of local
perspectives, as illustrated by the quote from R5. This does not however mean that
biodiversity should make room from cultural and historical perspectives, it is merely to
highlight that the policy documents are sometimes negatively impacting the civil servants.
This disconnect is also apparent in the following experience, politics versus practice.

Politics versus Practice

The task of finding 1.000 planting locations was deemed almost impossible, and that created
friction for some civil servants. This friction stemmed from an oversight in the feasibility of
the politically set goal.

"No, not that. They do maintain their green ambition, but they set that ambition with the best
intentions. There’s nothing wrong with that. However, you often notice, and they conceive
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these plans somewhere way above us, that these ideas are conceived without fully
understanding the practical consequences. I feel this happens with many policy decisions.
Something is planned, but the realization of the practical consequences is not considered at
all."

The feasibility of a project should thus be taken into account more often, or the political
sphere should make changes to accommodate the desired outcome because at the moment
this simply does not happen. It results in political ambitions being set up for failure, as the
means to get the desired results are not provided to civil servants. It begs the question
whether this is even possible with the obstruction being national policy, but that is something
to discuss in the results.

Rigid policy
The Treeplan 2021 policy is quite rigid, as expressed by R4 when discussing the numerical
focus.

"What I really struggle with is contradictory policies. Because it’s very nice that they have the
thousand tree plan, but I find that goal a bit tricky. We already said, R5, and other
colleagues, shouldn’t we focus on planting a lot of valuable trees instead of just any
thousand trees? Because we can easily find space for a thousand trees. We could, for
example, fill the entire Goffert Park. Done. And next year? We’ll fill another field. Done. But
you want to plant valuable trees. However, they are often more expensive, some trees might
cost €10,000 or more per tree to plant. But we don’t have the budget to plant a thousand of
those. So, the expensive trees are effectively ruled out because we’re being rigidly held to
the numbers." R4 on tree policy

This is furthermore experienced on a wider scale as policy domains seem to be focussing
simply on their domain, as was expressed by R7. This will however be discussed in more
detail in the discussion. Two experiences with internal rigid policy highlighted how policy
measures can (inadvertently) have quite intense effects on the planting of trees.

Playground equipment

The first example of rigid policy provided by the respondents was regulation concerning
excavation underneath tree canopies. The regulation entailed that there can be no
excavation underneath the crown of a tree,.this in itself is not bad regulation, but it was
applied in the following context.
During the assessment of potential planting locations several spots around an existing
playground were considered. However, it quickly became clear that this excavation
regulation prohibited new trees from being planted, as there was a possibility that, over the
course of tree growing next to the playground, branches might extend over the playground
equipment. When this would occur, no more digging would be allowed as per the regulation.
Playground equipment is placed within the earth, and to maintain or replace it, excavation
might be necessary. So if this tree would extend over the equipment it could not be
maintained anymore, as per the regulation, since that would require possible excavation. If
this were to occur it could possibly happen on a timescale of 50+ or more years. But the
possibility of this slow, and easy to monitor, scenario still prevented any trees from being
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planted. Only after long discussions this policy was revised, to now, contrary to the initial
policy, plant trees specifically in the vicinity of playground equipment to provide shade on the
equipment.
It illustrates how possible future dangers are mitigated as much as possible, and that only
through deliberate and long discussions rigid policy can be changed.

Utilities

The second example of rigid policy was provided by various respondents and entails the
policy position of pipes and cables for utilities. It is essential in understanding the current
position of Tree policy in Nijmegen. As of now, around half of the trees in Nijmegen have
some type of cable or pipe in the vicinity of the trunk. The specifics were not mentioned by
the respondents, but for planting new trees a 5 meter radius needs to be clear of any utilities
in urban area’s, so within a 5 meter radius is estimated. If all 65.000 municipal trees needed
to be replaced, only 32.500 could be replaced. The remaining half could not be replaced due
to that specific cable or pipe, which currently prevents any new trees from being planted in
that location, even though there is a tree there now. This issue stems from a striking
inconsistency in policy, possibly due to hierarchy. While trees, or other forms of vegetation,
cannot be planted near utilities, utilities can somewhat freely be installed next to trees or
other forms of vegetation. R3 was the first to highlight this problem:

"All the cables already in the ground are subject to the agreement that you can’t plant a tree
on top of them. But half of my tree stock has a cable running underneath it. This means that
if a tree dies, I can’t replant anything in that spot because there’s a cable underneath. You
can probably sense yourself that this is going to go disastrously wrong. If we want to
maintain a green city with 65,000 trees, something will have to change in this area. But that’s
very difficult as it’s also a national issue." R3

This also highlights how a different context can reframe the same quote, as used by R3
before

"Yes, in that sense, we have been given a very clear directive from the coalition to plant a
thousand trees, which does mean more trees in the city. And we’re doing that for four years.
But I’m already noticing that after those four years, there isn’t any space left. The places
where it’s possible, as you have to check underground if it is possible. Are there no cables or
pipes, is it not too close to buildings, and is there no one else who also wants to use that
space? The public space is very crowded, so now we’ve been cramming trees wherever we
can. At least there’s a tree standing there. But once those four years are over, we’ll have to
focus on improving the existing trees. Because, without changes to the underground
situation, we won’t be able to do anything extra." R3

Public space is already scarce, but in urban environments it is especially difficult due to the
high density of utilities. This makes integrating new trees into urban environments even more
difficult. The position that utilities have can also have devastating consequences for local
preservation efforts.

"And I find that really frustrating. One example: we have De Vossenlaan, a historic avenue
with incredibly beautiful trees, truly fantastic trees. A few of the trees have since died, and
you really want to restore the avenue because it’s such a beautiful, old street. But we can’t
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plant any new trees there anymore because, let’s say, ten years ago, or maybe even more
recently, a cable was laid there. Okay, hold on a moment. So, the avenue is, say, a hundred
years old. Ten years ago, a cable was put alongside it, and now the entire avenue is
essentially doomed to die because of that cable, as no new trees can be planted. This is
something that is going seriously, seriously wrong." R4

These different layers of policy have created contradictions, and the municipality of
Nijmegen is now actively working on locally changing regulations to accommodate more
room for trees to be planted. It is however worthwhile to briefly illustrate these contradictory
policies.

Contradictory policies
The previously mentioned policy for utilities is a big hindrance for tree planting, but it has
wider impacts. When streets like the Vossenlaan are hindered from replanting it not only
affects the Treeplan but also policy focussed on urban heating, biodiversity, water retention,
and climate change. Trees are part of multiple layers of policy, sometimes including national
ones. In park Brakkenstein there is, and was, an avenue of beech trees. Some of these
beech trees were starting to degrade nearing the end of their lifespan, and as this park was
of cultural-historical value all trees were deemed to be cut down. This was partly due to
some other factors, but the cultural-historical value is relevant as this was national policy.
Local citizen initiatives started protesting against the severity of the measure, and in the end
the municipal alderman intervened. It highlighted the contradiction between local desires and
national policy, as the cultural-historical value was defined in tight, straight avenues flanked
by trees of similar age classes, not preservation of old lanes like locals desired.

"Yes, exactly. And especially in cases like Brakkenstein, which has national significance and
is officially listed as such. Then you encounter this, and it’s often given higher priority, so
something must be done. Otherwise, the National Heritage Agency gets involved, which
complicates things, you know, that kind of situation.

Tree policy less important than desired
Lastly, one of the more general themes that emerged from the data was that tree policy still
is less important than desired. Respondents were happy with the improvements thus far, but
examples like the rigid policy on utilities, or the prioritisation of housing over tree policy still
remained difficult.
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7. Conclusion
To answer the main research question of How is the implementation of tree-based climate
adaptation measures experienced by the Municipality of Nijmegen and various
stakeholders?, the subquestions have to be answered beforehand. Thus these will be
addressed individually in the next paragraph.

The first subquestion states: How is the Treeplan 2021 experienced by various actors
throughout Nijmegen?
The treeplan is generally experienced as a (very) positive improvement of the previous
Treeplan and it is unanimously agreed upon that the introduction of the municipal treewarden
is a great improvement. There are however negative experiences with some elements of the
policy, these are the following:
The numerical focus of policy dictates that civil servants have to focus on quantity over
quality. This was expressed in the focus on achieving the goal of 1000 trees extra per year,
instead of quality improvements. The rigidness of the policy was expressed both in tree
policy, as in external policy, as both have little room for experimentation or alternatives. This
led to the desired flexibility for the implementation of tree-based climate adaptation
measures not being there when needed. The experience of the contradictory position of
policies reflects the experience of working with paradoxical situations like the ones
encountered with utilities or discrepancies in desires between national policy and local
desires. The tree policy is less important than desired was experienced as an over
importance of other subjects over tree policy. Additionally, a more intense focus on local
knowledge is desired. These experiences combined led to a feeling of constrained policy
translation and it created a feeling of politics versus practice. There were, however, also
many upsides to the new Treeplan 2021, as the introduction of the tree warden was
unanimously celebrated amongst respondents. The increased surveillance, liability in case of
damages, and more personal touch are seen as big steps in improving the safety and value
of trees in Nijmegen, whilst additionally improving contact with civilians and companies.
Furthermore, all respondents experienced a positive change in the perspective on the value
of (urban) greening practices. Additionally it appears that there is more civil participation than
a few years prior, but communication between the Municipality and citizens can still be
improved.

The second subquestion states:What operational constraints have emerged from the
implementation of the Treeplan 2021?
Throughout the implementation two main operational constraints have emerged, the first
being that the affordability of trees has decreased due to price increases across various
sectors. Secondly, the annual increase of 1000 new trees was deemed an almost impossible
task due to a lack of planting space, constraining the civil servants severely. Another
constraint was the institutional void with regards to multi-disciplinary or integrated spatial
planning as will be discussed in the fourth subquestion.

The third subquestion states:What unexpected experiences were encountered throughout
the implementation of the Treeplan 2021?
One unexpected experience was a change in policy related to archeology. This change
made that more planting locations need to be evaluated by an archeologist, increasing costs
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and time needed to plant trees. This was however not experienced as something negative,
merely as something that needed to be accounted for in the planning stage of tree-planting.

The fourth, and last, subquestion states: How has national legislation influenced the
implementation of the Treeplan 2021?
National legislation influenced the implementation of the Treeplan 2021 severely through
national legislation on utilities, as it does not allow the necessary multidisciplinary land usage
around utilities, such as combining utilities and tree-based climate adaptations within the
vicinity of each other. This has decreased the number of potential planting locations by a
large amount according to respondents, even to the point that in five years time all possible
locations might be used. This is due to the paradoxical laws related to utilities, being that
utilities can be put near trees but not vice-versa. This has rendered many potential planting
locations legally unusable, and half of the locations where trees are currently standing are no
longer available for replant due to utilities having been put near existing trees. This has
made the municipality of Nijmegen a pioneer in tree-based adaptation measures as it might
become a municipality that has run out of planting options, and thus planted tree-based
climate adaptation measures.

The main research question of this research:
How is the implementation of tree-based climate adaptation measures experienced by the
Municipality of Nijmegen and various stakeholders?
The implementation of tree-based climate adaptation measures is experienced as positive
but constrained by the municipality of Nijmegen and various actors. The positive elements
are that the introduction of the treewarden is unanimously celebrated, improving the position
of trees severely. General perceptions on the value of (urban) greening practices are
improving, but there still could be more emphasis on the importance of tree policy. The
constraints are due to the interaction of multiple elements; the current national legislation on
utilities hinders the municipal climate adaptation measure ambitions severely as the
paradoxical position of utilities, being that utilities can be put next to trees but not vice versa,
prohibits many potential planting sites from being used. This is so problematic that the
municipality might run out of potential planting sites in the upcoming four years. This appears
to have been unexpected by the municipality, and through this oversight a chain of events
took place. The decreased planting spaces, in combination with increased costs and
numerical focus led to a decrease of expensive trees being planted, thus lowering the quality
of the improvements made. The operation in general was experienced as rigid and felt like
an impossible task to some employees, ultimately leading to a feeling of politics vs practice.
In all, this legislative shortcoming in multi-disciplinary landusage has had an immense
impact, and will continue to have one as long as it remains unchanged.
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8. Discussion

8.1 Interpretation of results with Hajers (2003) institutional void
The aim of this research is to analyze climate adaptation measures, in the form of trees, in
the municipality of Nijmegen, using the institutional void as proposed by Hajer (2003).
Institutional voids can be recognized as situations in which there is a lack of clear rules
and/or norms, creating uncertainty for institutions. Unstable practices are the ineffective and
illegitimate results of attempts at addressing the problem that created the void. Hajer (2003)
proposed five non-binding elements that show how a classical modernist institution can be
challenged. That is why it is important to analyze these five elements with the context of the
results as part of the discussion. What are possible challenges for this institution, and most
importantly, how do these challenges influence climate adaptation measures in the form of
trees in a broader sense?

8.1.1 The new order of decision making is dispersed.
Throughout the interviews the order of decision making was actively discussed and the
internal hierarchy of the municipality became a lot clearer as this was difficult to assess from
policy documents. The different municipal departments collaborated throughout the
implementation of the treeplan, and all involved departments appeared to be either positive
or very positive with this specific policy. There were mentionings of some small policy
additions or changes in local departments, something unwanted as all departments should
follow the same policy according to one respondent, but in general the hierarchy was clear
and all involved parties seemed content. What stood out was that throughout the
interviewees the civil servants repeatedly mentioned balancing of interests as something
important and that liability was essential. There were numerous mentionings of having solid
or sound justification for choices. What this, however, exactly entailed was not always clear.
When asked, respondents would refer to it being in line with policy, somewhat obfuscating
this process.

A note to add is that this weighing of interests is important, and appreciated by external
parties. What however is missing is clear communication on what is being weighed in what
manner. External, and internal parties indicated that communication overall can be improved.
Internally the communication within the arboricultural field was seen as something to be
improved, and externally the respondent from IVN Rijk van Nijmegen mentioned that
communication with citizens could be further improved.

The municipality seems to be somewhat aware of this as the introduction of the tree warden
not only serves as a supervisor but also as a point of contact for things related to trees. It
seems that through policy creation like the Treeplan 2021 the order of decision making is,
with the addition of a new supervisor, more dispersed whilst simultaneously more
concentrated as it has lowered the amount of total supervisors. It appears that through these
changes the municipality is slowly taking up more of a controlling role, both internally on
projects, as externally on citizens. It aims to collaborate more with citizens and external
parties, and although this does not always go according to plan, the respondent from the IVN
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Rijk van Nijmegen did mention that it was improving with citizens throughout the last two
years. They did however mention that this could be due to the new Participation Act
All in all it seemed that the order of decision making did not challenge the municipality in
focussing on its Treeplan, and thus the climate adaptation measures.

8.1.2. There is a new spatiality of policy making and politics
Governance, as it exists in 2024, has evolved compared to previous years. Where classical
top-down decisions were once made in The Hague, more choices are now being shaped by
local municipalities through input facilitated by governance. One respondent compared
policy to layers of an union, slowly peeling back the layers from international to municipal,
each offering input and value. At the core, municipal policy remains and it still has quite
some freedom for personal interpretation. The new spatiality is most certainly prevalent, with
the influence of more international commitments and agenda’s, but simultaneously more and
more emphasis on the local. This emphasis on the local seemed to actually improve the
effectiveness of the treeplan as it allowed more ambitious policy than that provided on a
national scale, so this new spatiality can actually help climate adaptation measures.

8.1.3. The standard view of participation and democratic governance
might have to be rethought
Hajer describes in his 2003 publication that the standard routes and methods of participation
may have to be rethought. This idea is shared within the green sector of the municipality of
Nijmegen as they strive to embrace all forms of citizen participation as much as possible,
even to the point where it might be detrimental.

"Nijmegen is generally open to participation. It’s the shift from the municipality deciding
everything itself to what we are now working towards, collaborating with residents or having
residents initiate ideas themselves. Then you can see that there is actually quite a lot of
participation happening, and that’s how we operate. So, the willingness is definitely there,
but it does depend on the neighborhood and the ideas present there. If you then also look at
the number of volunteers and participants, then I think we’re doing really well. Yes, we
provide and allow a lot of space, maybe sometimes even a bit too much. And that’s part of
the discussion. If residents have an idea and it’s feasible, then we’ll implement it if it makes
everyone happy." R4

A recurring theme in the conversations with the respondents was the concept of vocal
citizens, this was however not perceived as something negative; Rather, it was seen as a
sign that citizens are expressing themselves more on an individual, or collective basis. Vocal
citizens were however sometimes tricky to manage as they are less willing to accept “no” as
an answer. The municipality is of the opinion that a tree should always be possible, but they
are willing to find a fair compromise. An example given was that a citizen was against the
proposed planting sites, and only if the trees were moved a meter they would agree. This
was easily doable, and thus the trees were moved. Civil servants emphasized that vocal
citizenship does not always mean trouble, and that dialogue should happen as much in
person as people in difficult situations.
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During the interviews this vocal citizenship also was given another dimension, that of reverse
Not In My BackYard (Reverse NIMBY). Reverse NIMBY, in the case of the municipality, was
explained as follows. Residents are fine with trees being removed in front of, or close to their
own home, but residents from two streets over express opposition to the removal. The Tree
Warden used this example to highlight another dimension, and that there is very little known
about the legal status of trees in cases like these. She mentioned that raising awareness on
the benefits of the tree, or the removal, seemed to be effective in these difficult cases. This
personalized approach appears to reflect the municipality's policy of striving for tailored
solutions.

The strengthened role of citizen participation was also brought up by the respondent from
IVN Rijk van Nijmegen, as this organisation frequently represents, coaches or informs
citizens. They noted that while participation previously seemed to focus on preventing
resistance among residents, it now appears to (increasingly) lean more into collaboration.
This is, however, something that should be researched among citizens as there is little
evidence to base this claim on.
In all, it seems that the current general view of participation and democratic governance was
(internally) experienced as beneficial for the implementation of the Treeplan 2021, as it
provides ample room for participation and discussion.

8.1.4. The authority of classical (scientific) expertise has been
undermined
The role of scientific research in the municipality of Nijmegen is that of a supportive
instrument. Scientific insights are being used as arguments in the balancing and weighing of
interest, making tailored solutions feasible. This role of supportive instrument is however not
reserved for merely scientific insights. A wide range of other sources of information is used
like insights from other municipalities, insights from consultancy agencies, research from
within the private sector, working groups with specialists. It, however, is unclear what kind of
priorities are given to the differing sources of information. One thing did stand out, and that is
that the Tree warden, specifically, is very reliant on scientific expertise, and that this function
has active contacts across various knowledge institutions to provide tailored solutions. The
undermined position of classical (scientific) expertise has challenged the municipality,
especially with vocal citizens, but it appears that this challenge has been overcome through
personal communication with residents.

8.1.5. The context of policy making is expansive
One theme kept on recurring throughout all the interviews was the lack of space in (public)
spaces. With climate change, network/grid congestion, the housing crisis and the nitrogen
crisis public space is a scarce commodity. The current legislation, as discussed in the
Utilities section leaves little to be desired. This topic is highly recommended for follow up
research as the existing boundaries are currently being reconsidered. What carries more
weight, or importance, and are certain risks worth taking? It appears that this specific theme
is where the institutional void is most prevalent. What is interesting to note is that the
boundaries have only been met, atleast at this point in time, through the grand ambitions of
the municipality. If say, only 300 trees would be planted a year, then these boundaries would
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have been met later. This highlights a very important role that the municipality currently has,
and that is that it is pioneering in having met the boundaries of possible spaces for
adaptation measures. This can lead to changes being made in existing legislation, paving
the way for other municipalities to be able to include more integral approaches. Through this
experience the Municipality of Nijmegen can also show other municipalities that to most
effectively plant trees in your municipality, it is also really important to look at the existing
framework. But not only related to the problems related to the regulation on utilities. Further
modifications should be made to address a different issue. Departments still refrain from
taking on projects outside the standardized, and compartmentalised, domain of influence.
This is to be expected, but it also makes handling broader and more complex themes
difficult. This was experienced by R7 when contacting the municipality on such a broad
theme.

"It is already difficult with municipalities because of this, but especially when it comes to a
place where multiple areas of policy overlap. So, it concerns the social aspect, greening,
heat stress—well, everything together, all the problems we have in the city. Then everyone
basically says, 'Oh, that’s nice, but you should actually be with the department of greening.'
And the department of greening says, 'Oh, then you should be focusing on the social
department.' Yeah, that’s how you get sent in circles, and many things just fall through the
cracks. And I think that’s really unfortunate."

This is however outside the scope of this research, as it has not looked into various
departments like R7 experienced. What, however, is in the scope of this research is the
influence of a potential institutional void, and that will be discussed next.

8.2 Institutional voids in lack of public spaces
Whilst voids are typically characterised by a lack of rules and or norms, this void is filled with
rules that prevent any means of addressing this problem. This does propose the question, is
this even a void and not a political decision? That is however answered through the
experience of the norms. The norms on underground infrastructure are anything but clear
and change is very much desired. This void will be especially interesting in around four years
time, when the implementation of various policies will be hindered due to the lack of space
for planting trees. Especially then will the norms and laws be questioned, as it will put these
policies head to head in a discussion of importance.
Currently the paradoxical nature of the existing laws propose a norm: utilities are most
important. But who has the authority to make such a statement, and what happens when a
municipality wants to overrule this national law? Then these ambitions come in conflict with
the law, challenging institutions like the Municipality of Nijmegen.

To summarize the far reaching influence of the void; when the municipality initiated the
Treeplan 2021, it started to assess potential planting locations. These were restricted by the
paradoxical laws with regards to utilities, creating a distinct lack of potential planting sites.
These paradoxical laws also created contradictory policy with regards to climate adaptation,
biodiversity and urban heating as this focus on utilities prevented measures against other
pressing matters. The Treeplan 2021, however still had to be executed, and it still dictated
the (politically set) numerical focus of a 1000 trees a year. The numerical focus dictated the
budget and expensive trees were planted less, to facilitate the change in decreased budget
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per tree to facilitate the yearly goals. Expensive trees more often provide the necessary
improvements according to respondents as they are often planted in urban environments. So
with this focus on quantity, quality of planting was lost, especially in places that need
improvement the most: Urban environments. This was further emphasized by the rigid policy
that dictates that quantity has to be kept the same, creating situations in which the same
amount of trees have to be planted, where previously fewer trees could be planted of higher
quality due to having a variable budget per tree. This collectively created the narrative of
politics vs practice, where civil servants felt that the task at hand was almost impossible. And
when the task was finally done, it could be ignored since other policies might have a priority
over potential planting sites, creating the narrative of tree policy is less important than
desired.
It is clear that the institutional void in regards to public spaces has had a very extensive
influence on the tree planting of the municipality of Nijmegen, as it fostered a downward
spiral in the quality of climate adaptation measures. One respondent even mentioned that
they expect to have very little to no planting locations in four years time. And the problems of
this legislation are especially obvious when reframed.

When the Treeplan 2021 is continued with less intense restrictions around utilities, more
potential locations are available. This wider range of planting locations is paired with a wider
range of costs, allowing the municipality more options when it comes to price combinations,
possibly also allowing more trees on the cheaper end of the spectrum. This in turn could
lead to more expensive trees being viable, as more combinations of cheap and expensive
can be made. The numerical goal can also be achieved more easily with more, and possibly
cheaper, planting sites. This theoretical broadening of the price spectrum also allows more
quality trees to be planted, as they are more expensive. This would also enhance, and not
contradict, other policies that rely on trees, such as biodiversity. Where this would leave the
rigid policy is uncertain, but with more options at the disposal it is possible that the policy
would feel less restrictive. The size of the task would however not change, and it would
possibly still feel like an impossible task. Respondents, however, did contribute the lack of
space to the feeling, so it could be lessened. As to how this would impact the position of tree
policy in comparison to other problems is uncertain, so the narrative of tree policy is less
important than desired cannot be theorised on. What however is quite clear is that this
institutional void has had very extensive influence. This importance of space was also
highlighted by R3:
“I would really love to be able to plant trees on top of cables and pipes. That would provide
so much more space and greenery in the city. There are so many underground restrictions
now that, that's really where it should be headed. But I don’t believe that will happen. But I
will do my best.”

8.3. Trees are not simple things in Nijmegen
Throughout the literature review multiple discourses were discussed, the benefits only view,
the quantity over quality mindset and the combined trees are simple things discourse.

What is interesting to see is how these discourses played out within the municipality of
Nijmegen. The civil servants were allowed to give input into the treeplan, and they
mentioned that quality was superior to quantity in their opinion. When the plan was
proposed, a goal was set of 650 trees planted annually. The political decision was however
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made to up the yearly increase of trees planted from 650 to 1000. This in turn fostered an
(unintentional) quantity over quality mindset, as civil servants had to take responsibility if this
goal could not be reached. And so quantity was prioritised. The civil servants remarked that
they were still happy that they were improving the city through planting trees, but that they
would have liked to see more expensive and higher quality trees.
The benefits only view was missing entirely, as the municipality appears to be very aware of
the potential disservices of trees. Employees actively work on educating citizens on both the
benefits and disservices, and if the disservices outweigh the services changes will be made.
This weighing of interests is however something to note, as the municipality clearly is in
favour of planting more trees. It is not a benefits only view as the benefits are simply seen as
very important, and disservices are taken into account. This could potentially also explain
why weighing of interests was the most predominant code throughout all the interviews.

But what remains of the trees are simple things discourse? This is still uncertain but there
appear to be two scenarios: The first scenario is that there is a trees are simple things
discourse on the political level, leading to decisions being made that do not reflect the
opinions of the municipal employees as they themselves appear to be very aware of the
disservices and the importance of quality. This would mean that political ambitions simplify
trees. This scenario is however quite uncertain as the increase from 650 to 1000 was not
discussed with the respondents, so there is little to go on except some small remarks.

The second, and more likely, scenario is as follows. Both the politicians and the municipal
employees are aware of the fact that trees are not simple things. They are even very much
aware of the disservices and benefits and know that both quantity and quality are important.
Hence the changes in policy creating increased supervision and the introduction of the tree
warden. There was ample information on the trees themselves but, as this was not done
before, the paradoxical position of utilities was underestimated leading to an (unexpected)
loss of planting locations. The goal was, however, been set so now the civil servants have to
achieve these 1000 trees per year, creating a quality over quantity mindset. This might
appear as a characteristic of a trees are simple things mindset but it is actually a
consequence of the institutional void with regards to integrated planning with utilities. This
can however only be made certain with follow up research into the change from 650 to 1000
trees per year.

Lastly, there is one important narrative to conclude with. Institutional voids can fulfill certain
needs, and are therefore maintained. When discussing the proposal of the treeplan the
following thing was said by R6.

“And the third was not adopted, or it was never actually presented for decision-making, but
withdrawn due to various other issues. But at that point, you could already tell it wasn’t going
to work. And when it gets rejected, you’re sometimes further off because then it explicitly
states that we’re not doing it. Meanwhile, civil servants and the executive board had already
been working on it for a long time, and you obviously don’t want to get in their way, because
suddenly there's a decision saying "we’re not doing it." Yeah, and before that, well, it was
open for interpretation right.”
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This intentional maintenance of a void is thus a means for the municipality to experiment, or
to work outside of standardized rules and norms. This was a rather unexpected result and
something that needs much further and more in depth research.

8.4 Reflection

8.4.1 Limitations of research
There are various things that this research is limited in. First of all, there was a big difference
in experience with tree policy among respondents. This caused some respondents to not be
familiar with the previous treeplan, limiting the reliability on that topic. Furthermore, all
respondents had different experiences with the Treeplan 2021, so finding a common
denominator or problem was difficult. A more experienced research might have been to
produce better results from such a broad group of respondents. Another topic of reflection is
that not the entire plan-to-planting chain was interviewed. Contractors working for the
municipality were not included, so the actual procedure of planting the trees, and any related
accomplishments or problems, are not included in this analysis. Environmental consultancy
firms, and some other important actors were also not included as they were either too busy
or did not want to participate. This has restricted the dataset.
Lastly there was also the personal biases of the researcher. Throughout the deductive
coding choices were made on the inclusion of certain narratives. It could be that some might
have been missed, as Braun and Clarke (2012) do describe that inexperienced researchers
might miss things when applying a thematic analysis.

8.4.2 Implications
Throughout this research the legislation on utilities was repeatedly brought up and it is clear
how it hinders the municipality in its ambitions. To improve the feasibility of climate
adaptation measures across the Netherlands this legislation on utilities has to be changed to
accommodate multi-disciplinary land use. Otherwise the already present significant harm
from human-induced climate change will continue to increase unhindered.

8.4.3 Recommendations for further research
Throughout this research multiple topics were encountered that require further research.
This first being that municipalities might intentionally maintain institutional voids to allow
flexibility and experimentation (internally). Another key topic that should be further research
is the influence of utilities on climate adaptation measures in a broader sense as
respondents mentioned offhandedly that other methods of urban greenery were not available
near utilities. This was however not questioned as it did not pertain to the main research
question of this research. It is of importance to see whether this restriction of utilities is
experienced in other municipalities.
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Annex

Appendix I: Dutch Interview guide

Aangezien ik mijn thesis aan de Radboud universiteit schrijf moet ik ook de regels van de
Radboud universiteit aanhouden voor privacy, dit is even een klein formeel stukje.

Het doel van dit onderzoek is om te analyseren wat de huidige staat is van de structuur is
van de gemeente Nijmegen en haar beleidsdocumenten met betrekking tot het uitvoeren van
haar bomenbeleid. In dit onderzoek zal ik Corné Reijnen u/jullie vragen stellen. Tijdens dit
interview zou ik graag een opname willen maken, en alleen als u/jullie toestemming geeft
wordt deze geluidsopname gemaakt. Deze opname zou alleen toegankelijk zijn voor mij en
wordt gebruikt om een geschreven kopie van het interview te maken, hierna wordt deze
verwijderd. In deze notulen worden jullie niet met naam, noch enkele herkenbare functies of
titels benoemd. Dit is conform het radboud privacybeleid. U/Jullie zal een pseudoniem
toegewezen krijgen die niet aan u terug te leiden is. Dit zal de letter R zijn gevolgd door een
getal. Aan de hand van deze notulen zal dus ook mijn analyse plaatsvinden. Deze notulen
worden 10 jaar bewaard op de Radboud beveiligde ict sectie om zo te voldoen aan de regels
voor kwaliteit wetenschap.

Stemt u in met het opnemen van dit interview?

Dan nog een aantal andere korte belangrijke dingen.
U / jullie kan het interview verlaten wanneer u maar wilt en u bent niet verplicht de vragen te
beantwoorden. Voorbeelden van vragen zijn: Hoe ervaren u /jullie het huidige beleid
waarmee u/ jullie werken? Is het duidelijk wat iedereens functie is in het huidige beleid?
Wordt er samengewerkt met burgerinitiatieven, zoja hoe wordt dat ervaren?

Ik stel natuurlijk vragen als onderzoeker maar het staat u/ jullie altijd vrij om ook mij vragen
te stellen als iets niet duidelijk is, of om iets te zeggen wat u / jullie graag wil delen. Mocht
het ook wenselijk zijn om de opname tijdelijk te pauzeren dan kan dat natuurlijk ook op elk
moment. En als laatste, er zijn geen goede of foute antwoorden. Dit onderzoek kijkt alleen
naar de staat van het huidige beleid, en of dat juist heel goed werkt, of dat er gaten en/of
tekortkomingen zijn die jullie ervaren in jullie dagelijks werk.

Dan zijn de formaliteiten nu behandeld, heeft u/jullie nog vragen?

Zullen we dan maar beginnen?

Thema: Introductie

Wil u uzelf voorstellen?

Kunt u uw functie beschrijven?

Zouden jullie beide een gemiddelde dag kunnen beschrijven?
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Thema: Autoriteit

Zou u voor mij een beschrijving kunnen bieden van beleidsvorming in jullie werkveld? Wie
maakt welke keuzes?

Hoe duidelijk zijn voor jullie de verantwoordelijkheden van jullie functie?

Ervaren jullie situaties waarbij het onduidelijk is of jullie afdeling verantwoordelijkheid
draagt?

Hebben jullie hier een voorbeeld van?

(optionee) Hoe heeft dit jullie werk beinvloed?

Hoe werd het takenpakket van de bomenwachter uitgevoerd voordat deze functie bestond.

Thema: Governance

Hoe ervaren jullie het huidige beleid waarmee jullie werken?

Ervaren jullie weleens gevallen waarin het beleid dat jullie moeten uitvoeren tekortschiet?

Wat zouden jullie graag willen aanpassen aan het huidige beleid?

Hoe vaak werken jullie samen met andere afdelingen?

Is het duidelijk wat iedereens functie is?

Thema: Participatie

Hebben jullie het gevoel dat jullie input wordt gebruikt voor besluitvorming?

Hoe vaak worden jullie geraadpleegd voor besluitvorming?

Werken jullie samen met burgerinitiatieven?

(optioneel) Hoe ervaren jullie dit?

Thema: Wetenschappelijk onderzoek

Hoe gebruiken jullie wetenschappelijk onderzoek, wetenschappelijke inzichten, of
opleidingen in jullie werk?

Thema: Onverwachte ervaringen

Ervaren jullie onverwachte problemen?
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(optioneel) Hebben jullie het gevoel dat hier voldoende ondersteuning voor
beschikbaar is?
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Appendix II: Naming of themes
Definition of the themes, as per the code groups in the dataset:

Affordability
The affordability of trees is reduced as other costs have increased, changing the ratio of
available budget per tree.

Contradictory policies
There are various overlapping policies on trees that provide contradictions for policy makers.

Introduction tree warden
As the new treewarden was introduced it’s duties were still somewhat uncertain. Now, nearly
three years later it’s becoming increasingly clear that a certain amount of freedom is required
in it’s constantly changing set of tasks. It is focussed on surveillance, liability in case of
damages, personal communication with varying actors.

Lack of local knowledge
There is a lack of local knowledge in various policy documents. This stems from the
documents being formed by an external environmental consultancy firm who have missed
obscure local knowledge in the forming of the policy document.

negative experiences (umbrella term)
These are the collective negative experiences with the implementation of the Treeplan 2021.

Negative experiences (code group)
These are the negative experiences that did match any other theme, being the need for
increased preservation of existing trees and that more communication with citizens is
needed.

neutral experiences
The neutral experiences from the treeplan originate in policy related to archeology, as a
change in this policy has increased the need for long term planning.

Numerical focus
The Treeplan 2021 has a strict focus on quantity, as a politically set goal was given of 1000
trees extra planted annually. Civil servants have to meet this goal to the best of their
capabilities.

Perspective on urban greening is changing
Respondents noted a positive shift in the perspective on urban greening practices, as they
are now deemed more valuable or worthwhile.

Playground equipment
During the interviews one example was provided of contradictory legislation on playground
equipment, and that through hard work this was changed for the better. The playground
equipment narrative now serves as a story to highlight that policy can change, but it is
difficult and time intensive.
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Political aim
The political aim refers to the policy ambitions that have been mentioned by the
respondents, as these were conceived and voted in through political actions.

Politics versus practice
The politics versus practice narrative highlights the role that politically set ambitions can be
difficult to achieve when they are simply practically unfeasible.

Positive experiences
The new Treeplan 2021 was (very) positively received by civil servants and various actors in
the municipality of Nijmegen. It has improved the value of trees, and the policy also
improved collaboration and civil participation.

Previous treeplan cowboy practices
Cowboy practices refer to the contractors in the field of utilities working in a way that is
detrimental to trees, and this was possible due to the lack of supervision on their workflow. It
was so to say a wild west without authority.

Previous treeplan supervision
The previous treeplan had little supervision and it was somewhat of an afterthought. The role
of supervisor was diffusely spread out throughout the municipality thereby not providing the
necessary results.

Rigid policy
Rigid policy is referring to cases where respondents would have liked to see more flexibility
in the execution of the policy, but were unable to do so.

The almost impossible task
The annual planting of 1000 trees was deemed an almost impossible task due to the sheer
workload of investigating 3000 potential planting sites and their respective involved parties
and legislation.

Tree policy is less important than desired
Treepolicy is still less important than desired compared to other field of policy. When
deliberations have to be made other topics are still deemed more important, but less
frequently than before.

Utilities paradox
The utilities paradox refers to the legislatory paradox that enables utilities to be put next to or
near trees, whilst not allowing trees to be planted near utilities. This has created the situation
where half of the current trees in the municipality cannot be replanted when they perish. New
planting locations are so scarce that the municipality might run out in four years time due to
this legislation.
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