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Abstract

This paper aims to draw general conclusions from the recent experiences in Dutch future foresight exercises on the security environment. The Netherlands went through four of such processes in the last few years. The National Security Strategy is an initiative of the Cabinet led by the Ministry of Interior and Kingdom Relations which applies among other methods data mining and event scenarios. The Military Strategic Vision is the biennial view on the future security environment of the Chief of the Netherlands Defence Staff. The Future Policy Survey is a large Cabinet initiative led by the Ministry of Defence aimed to look at the future of the Netherlands Armed Forces. The latter was a futures driven process initiated before the recent financial crisis and was structured using scenarios. Its conclusions were published more or less simultaneously with the Military Strategic Vision and the government’s Broad Reconsiderations (Brede Heroverwegingen). The Broad Reconsiderations were a budget driven exercise aimed at finding options for budget cuts for the Netherlands government, also in the field of defence and security. The results of these surveys were followed shortly by elections in which political dynamics took over the decision making process. Each of the surveys used different methods, was led by different entities, consisted of different participants, etc. At the same time they were all directed at future security foresight and therefore make a comparison relevant. How different were the results? What explains the differences? And, what does this tell us in general about security foresight exercises and the influence of the conditions in which they take place?

Introduction

The Netherlands went through four future security foresight processes in the last few years. The National Security Strategy, an initiative of the Cabinet led by the Ministry of Interior and Kingdom Relations; the Military Strategic Vision, a biennial view on the future security environment of the Chief of the Netherlands Defence Staff; the Future Policy Survey, a large Cabinet initiative led by the Ministry of Defence aimed to look at the future of the Netherlands Armed Forces; and the Broad Reconsiderations (Brede Heroverwegingen) a budget-driven exercise aimed at finding budget cuts for the Netherlands government, also in the field of defence and security. The results of these processes were followed shortly by elections in which political dynamics took over the decision making process. This paper aims to draw general conclusions from these recent experiences in Dutch security foresight exercises. Each of the processes used different methods, was led by different entities, consisted of different participants, etc. At the same time they were all directed at foreseeing the future security environment and therefore make a comparison relevant. This paper first describes the four foresight processes. Next the political dynamics are analysed that influenced the results of the foresights with regard to defence. The conclusion compares the processes, the results and draws general conclusions.(
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National Security Strategy

In 2004 the Netherlands government decided it needed an interdepartmental approach to meet the challenges to its national security. This resulted in the National Security Strategy (NSS), an initiative of the cabinet. The Government tries to prevent disruptions of society as a result of disasters and crises. Aim of the NSS has been to survey which threats may endanger the national security, what should be done to prevent them and what actions should be taken if such prevention fails. The process started with a steering group in which high-level civil servants under the auspices of the Ministry of Interior and Kingdom Relations worked on a strategic approach to meet national security challenges. A number of ministries were represented in this steering group, including the Ministry of Defence and Foreign Affairs.

The NSS states national security is in danger if one or more vital interests of the Netherlands are threatened. These five vital interests are:

· Territorial security: including military occupation, but also terrorism;

· Economic security: costs as a result of for example internet or electricity outage or disruption of bank payments;

· Ecological security: pollution as well as climate change;

· Physical security: dike breaches, explosions of chemical factories or pandemics;

· Social and political stability: degradation of the rule of law and less social cohesion as a result of for example tensions between population groups.

The full process of the NSS consists of a three-stepped approach. The first step is foresight. This step looks at long-term (more than five years) developments and threats that potentially impact the national security. These are drawn from a variety of forecast and trend analyses methods. These foresights have both an ‘insiders’ and an ‘outsiders’ component. The first are based on meetings of the foresight experts of different government departments and organisations, as well as a number of civil society organisations. The second consists of a variety of manual and semi-automated tools, including data mining, used to identify emerging trends and threats found by the broader international foresight community. A short term horizon scan (up to six months) is also implemented to strengthen the capacity to signal concrete threats. For this purpose results from existing alerting systems are shared among the different ministries participating in the project.

The second step is a systematic whole-of-government national risk assessment. Various risk factors are compared and ranked on the probability of an event taking place in the Netherlands and the severity of its impact on the national security interests. This results in an annual national risk assessment matrix which summarises the judgment of the civil administration with regard to the relative importance of security risks. The most important trends and threats that emerge from the strategic explorations are subsequently translated in event scenarios and thematic in-depth analyses for the medium term (up to 5 years) as part of the foresight during the first step of the approach. On the basis of these analyses from 2007 to 2009 a total of 33 such event scenarios were developed on the themes of climate change, energy security, polarisation and radicalisation, the nexus between the legal and the underworld, ICT-breakdown and severe accidents. Examples of concrete events on which scenarios were developed are flooding in coastal and riverine areas; extreme weather such as heat and drought, and snow fall and glazed frost; electricity and gas outage; oil scarcity; flue pandemic; mass polarisation; Muslim extremism; nuclear and chemical incidents; influence of the underworld on business, public services, and the stock market.
 The figure below (in Dutch) shows the scenarios developed between 2007 and 2009 set out in a matrix of likeliness (horizontal axis) and impact (vertical axis).
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The third step is a capabilities-based planning process in which is decided what tasks and capabilities are needed to prevent the various threats and if this fails what is needed to be prepared to withstand them. The government determines the vital interests to protect, and the threat scenarios identify the capabilities needed to address the threat. This part delineates the specific responsibilities and tasks, and identified areas where investments are needed. It also emphasises involvement of the non-governmental and private sector.

The annual repetition of the whole process allows a regular and systematic evaluation of events and their impact, and adds where appropriate new topics emerging from the foresight. An example of a concrete result is that the national risk assessment 2008 identified the risk of a severe flu pandemic to be higher than the risk of a terrorist attack. In response the government took concrete preventive measures, such as purchasing large quantities of the flu vaccine Tamiflu. As a result the Netherlands was well prepared for the ‘swine flu’ pandemic.

The National Security Strategy faced three problems. First, although the semi-automated data mining processes appears to have been methodologically correct, they were complex or vague and were therefore difficult to comprehend for review groups and as result were met with some criticism and distrust.

Second, the step towards the actual development of capabilities witnesses severe challenges, because this takes time and is often costly. Moreover, these capabilities must be sustained by the ministries responsible for them. Last but not least this step often leads to organisational frustration as a result of stovepiping and conflicting political and organisational interests.

Third, the process was not as comprehensive as initially planned. The Ministry of Foreign Affairs dropped out before the process was institutionalised and hoped the NSS would remain ‘national’. The Ministry of Defence abandoned the process before the first results were published.
 Currently, however, both Ministries have actively joined the process again, making the NSS the most comprehensive foresight process in the Netherlands.

If one looks at the logic of the NSS process, there is no drive to see the world as increasingly more insecure. It does have an inherent negative fixation, however, because it looks at different potential threats. In financial good times this leads to increased capacity and capability building to address them. In periods of budget cuts such a strategy is more likely to lead to salami slicing tactics in order to maintain the capabilities needed for dealing with as many potential threats as possible. 
Military Strategic Vision

The Military Strategic Vision (MSV) is the biennial or triennial view of the Chief of the Netherlands Defence Staff on the future security environment. It is written and updated under the responsibility of the Future Concepts Branch of the Defence Staff. Its time horizon is 15 to 20 years and aims to provide a framework for thinking about the preferred profile, needed operational capacities and organisation of the Netherlands armed forces. It describes what the Chief of the Defence Staff views as the most important trends and developments with regard to the operational environment of the armed forces and the way they may have to act in it. The categorisation of these trends are, according to the MSV, copied from NATO.

The most important trends are described as follows:

· Globalisation: The World appears to become increasingly integrated into a ‘global village’. Traditional borders and geographical distances disappear. As a consequence of this increased interconnectedness and interdependence economic crises, migrants, terrorism, criminality, and diseases and pandemics can cross borders more easily. This in turn leads to increased alienation, as well as nationalistic, radical, and xenophobic responses to this changing world.

· National and international governance and changing distribution of power: The unipolar world seems to shift towards a multipolar or even nonpolar power distribution. The West is likely to lose its dominance to upcoming powers such as China, India, Brazil and the Russian Federation. As a result of these changing international power relations the current international institutions, such as the United Nations, are under pressure. In the coming twenty years the state will remain central to the use of instruments of violence. Nonetheless, the influence of international organisations, such as the European Union and NATO, will increase. In spite of the global power shift a direct large scale attack with conventional weapons on NATO territory is deemed not likely. Threats to NATO and EU interests lie out of area. Resource and fuel rich countries and states that manage to obtain weapons of mass destruction will increase their influence. Also the influence of non-state actors is likely to increase as they may also have military capacities at their disposal.
· Science and technology: Technology advances at an increasing pace and new technological developments are more rapidly available to the general public. New developments in the field of robotics, nanotechnology, miniaturisation, space and the information domain will provide new opportunities. Technological inequality may lead to asymmetric responses. At the same time the increasing global availability of technology may also lead to security risks. Cyber warfare is expected to become more prominent. The weaponisation of space and the proliferation of weapons of mass destruction are also perceived to be a risk.

· Demography and urbanisation: Western democracies are expected to suffer from decreasing and greying populations, while developing countries face opposite trends. This demographic divergence between developed and developing countries may lead to security risks. For example, potential opponents may have a larger personnel capacity at their disposal, what may provide them with more endurance in long-lasting conflicts. Increased urbanisation may also lead to challenges with regard to infrastructure, public utilities, waste disposal, criminality and the quality of local administration.
· Ideology: As an effect of globalisation some feel estranged and seek to strengthen their identity. Such a common identity is often found in ethnicity, religion or ideology. The security risks of radicalisation are terrorism, ethnic violence and state failure.

· Resource scarcity: Relative and absolute scarcity of resources is expected with regards to food, fuels and resources such as metals. Uneven distribution of resources and their scarcity may lead to security risks. Furthermore their availability and their supply lines have to be secured. Food and drinking water scarcity may also lead to humanitarian disasters, such as famine, diseases and refugees. In addition, the trade in scarce resources, including drugs, often attracts international organised crime.
· The environment and climate change: Global warming is general accepted. Melting polar caps, rising sea levels and climatologically changes may have serious consequences. It may lead to conflicts over resources near the polar caps. International criminal organisations may also seek to avoid environmental regulations and procedures. In addition, the changed water situation may lead to famine, diseases and natural disasters that in turn may cause refugees flows.

The MSV argues that as a result of the above described trends the operational environment is under increasing rapid change. This uncertain future brings security risks and threats to vital interests of the Netherlands and its allies. Some developments are new, others gain importance due to among other reasons globalisation.

National and global trends with regard to military operational developments are also described in the MSV. The nexus of internal and external security is said to be increasing. In military operations the distinction between traditional levels such as the tactical and the strategic becomes increasingly blurred. Operations are predominantly expeditionary and face hybrid threats. In their operational environments forces are challenged by rapid changing levels of violence and they have to deploy in ‘wars among the people’, and in urban areas. The MSV argues security challenges are increasingly met with an integrated approach through operations that need long-lasting commitments and networked capabilities. At the same time the effectiveness of armed forces increases as a result of scientific and technological developments, while they also become increasingly dependent on resources that are placed in space.

The military implications of the developments according to the MSV, as described above, for the preferred profile, needed operational capacities and organisation of the Netherlands armed forces are dealt with and translated to future developments for the seven Essential Operational Capabilities (EOCs):

· Timely force availability;

· Effective intelligence;

· Deployability and mobility;

· Effective engagement;

· Effective command, control, and communications;

· Logistics Sustainability;

· Survivability and force protection.

The main conclusion of the MSV with regard to the future security environment for the Netherlands armed forces is that it changes continuously and that many future developments cannot yet be foreseen. For the armed forces the Chief of the Defence Staff concludes:

· First, the Netherlands armed forces need to be able to participate in full spectrum operations in order to deal with all the possible security risks, ranging from fighting to providing humanitarian assistance.

· Second, military activities need to be embedded in an integrated approach directed at reaching political and strategic goals.

· Third, in order to be able to perform its tasks the armed forces need to have expeditionary capabilities.

· Fourth, the different service branches of the Netherlands armed forces need to be able to operate in a joint manner, as part of a coalition (combined) and together with other government departments and ministries (interdepartmental or interagency). Operating in such an integrated approach means the armed forces have to think in terms of the effects they want to achieve. It underlines the importance of Effect Based Approach to Operations and Network Enabled Capabilities.

· Fifth, the diverse tasks requested from the armed forces require high-quality, multifunctional, flexible and complementary capabilities. Special attention should be given to adjustment and development of capabilities. Especially investments in the adaptive capacity of the armed forces are required.

· Sixth, military operations will continue to take place in coalitions and in different compositions. Each time the needed capacities will be determined in an international context, while individual countries continue to have their own national interests. As a result structural task specialisation with one or more strategic partners is not yet regarded possible.

· Seventh, the character of the security problems requires prolonged commitment and therefore the Netherlands armed forces need to have a sustainable capacity to deploy or project force.

· Eighth, the outsourcing of capacities is a possibility to the extent that the monopoly of violence remains with the state, and the armed forces remain capable to implement the tasks unconditionally.

· Ninth, although the demographic developments force a critical reconsideration of the size and organisation of the armed forces, and the increased use of technological support should be considered, military personnel remains the central element in operations. Military personnel are the capital of the armed forces and therefore it has to be taken well care of.

In spite of the fact that the MSV warns that “a preview of the future is risky to take”, its description of especially the developments and trends tends to having the character of a prediction of the future. In fact, it argues that: “it is possible to identify trends and developments that will affect that future. Many futurists, think tanks and research institutes are involved in such business. This also applies to the European Union and NATO”.
 Some of the expectations of future military operations, however, appear to have be written from the perspective of ‘a general fighting his last war’. Nonetheless, even if this is the case, the MSV is not just any ‘prediction’, but based on literature and expert meetings. It is based on publications on (military) history, military (operational) affairs and lessons learned. In addition, the document received numerous rounds of comments and was discussed extensively in meetings with representatives of the Operational Commands (naval, land and air forces), the Royal Netherlands Marechaussee (military police), policy makers in the Ministry of Defence, such as at the Defence Staff, the Principle Directorate of General Policy Affairs and the Defence Materiel Organisations, and scholars in the field of military and strategic studies. Unfortunately, although the conclusions reached in the MSV are based on an analysis of the future security environment, because this analysis is mainly a vision based on current views of a group which is part of the defence establishment, the extent to which the conclusions are really forward looking can be debated. After all, there is no proof for the main conclusion of the MSV with regard to the future security environment, that the future is increasingly uncertain and especially more dangerous.

If one looks at the logic of the MSV process, the increased insecurity and uncertainty requires capabilities to address the broad range of threats. Under an increasing budget this is likely to lead to further capacity and capability building. In times of budget cuts salami slicing tactics are likely to be preferred in order to maintain the capabilities needed for dealing with as many potential threats as possible.  

The process of the MSV was implemented more or less simultaneously with the process of the Future Policy Survey. In addition, to its biennial or triennial function of giving the view of the Chief of the Defence Staff on the future of his organisation, it was therefore also attached to the final report of the Future Policy Survey.

Future Policy Survey

September 2007 the cabinet decided to request a foresight study for the Dutch armed forces. Its aim was to review how the level and character of the defence expenditures were expected to evolve in the future in relation to the current level of ambitions and in allied perspective.
 March 2008 the interdepartmental project Future Policy Survey started on the basis of a plan which was approved by the Cabinet. The Ministry of Defence was in the lead of the project, which mandate was:

"On the basis of expected long-term developments as well as possible scenarios, the Future Policy Survey is to formulate without any restrictions policy options for the future ambitions of the Dutch defence efforts, the resulting composition and equipment of the armed forces, and the associated levels of defence spending.”

The time horizon of the Future Policy Survey is 2020-2030. In its search for policy options a bandwidth was applied of 1.5 billion plus or minus the defence budget of 2009.

Within the process and context of the Future Policy Survey dozens of workshops were organised on the scenarios, strategic shocks and the policy options. Fifty-five researches were commissioned to various national and international research organisations to provide in-depth understanding of various topics. Numerous interviews were held with key-experts, and the results and progress of the project were discussed in sixteen sessions with the Future Policy Survey sounding board. Two international congresses were organised in cooperation with the Netherlands Institute for International Relations ‘Clingendael’, the Netherlands Defence Academy and the Netherlands Association for Applied Scientific Research TNO. In addition to the international speakers that came to these congresses a number of leading researchers were invited for lectures, which were organised in collaboration with the Atlantic Commission. Ten interagency in-depth sessions were organised with experts from outside and within the government on a number of issues that required more in-depth analysis, ranging from the economic crisis to developments in the Caribbean region. Fifteen international working visits were made by the project team to allies and international institutions. In addition, representatives from the defence organisations of among other countries Australia, Burundi and Switzerland were consulted. Last but not least, dozens of working visits were organised by the project team to ministries, defence components and other organisations.

The Future Policy Survey produced four scenarios of how the world may develop in the future: Multilateral, Multipolar, Network and Fragmentation. They are the four quadrants divided by a cross of two key-questions: 1) Who will be the dominant players of the future? Will the state be dominant or will various non-state actors be important? 2) How will the actors behave towards one another? Is the character of the international system cooperative or non-cooperative?
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The Multilateral scenario portrays a world in which the state remains dominant, and a system of international cooperation has developed in which armed conflicts and conflicts of interests are managed or resolved. The United Nations and other international forums have adjusted to the changed economic and political power relations, and as a result of this changed representation they continue to function well. Conflicts of interests between nations remain, but they are generally solved at the negotiations table. The armed forces have, however, not become superfluous. They are still needed to maintain international rule of law and to uphold the international order. They act against rogue states that are a threat to international peace and security, and against regimes that commit gross violations of human rights. They are also still involved in fights against international crime and terrorism. Last but not least, the armed forces are deployed in comprehensive peace operations in failed states, in conflict prevention, but also as peace enforcers, peacekeepers or peace builders to contribute to regional conflict resolution.

The Multipolar scenario describes a world in which the state remains dominant, and the international system faces more pronounced conflicts of interest. The world has been carved into power blocs and the most dominant ones are led by the United States and China. These two super powers search for hegemony in the Pacific and Indian Ocean and over energy reserves in the Middle East and Central Asia. At the same time, however, the European Union, Japan, Brazil, Russia and India are also strong power blocs. Tensions are high between China and India over their spheres of influence in the Indian Ocean, and in Central Asia and as a result of border disputes. The European Union and the United States continue to cooperate. An authoritarian Russia has again become an important international player as a result of its wealth acquired through high resource prices. Moscow tries to protect its sphere of influence in the Arctic where due to climate change important shipping lanes have opened-up and a wealth of resources has been exposed. In doing so, it clashes with North American and European interests. In this conflicting world smaller nations seek protection by aligning with one of the power blocs.

The Network scenario presents a world in which the state is no longer the dominant player, and the international system is characterised by cooperation. Globalisation continues and is driven by the dynamics of the global market, major capital and technological development. In this world international state boundaries and borders have become less important as global networks of non-state actors have become dominant. These networks come in a wide variety of shapes and sizes, ranging from NGOs, multinationals, metropoles, philanthropists, but also terrorist organisations, criminal networks and private military companies. In this open global system, economic, political and military power is diffuse. In this nonpolar world even large powers are not able to force their will on the system. Security and wealth are to a large extent dependent on the degree to which groups and countries are connected to the global network. If you are, you are a winner. If you are not, you lose. The friction between these winners and losers is the main source of risk to international peace and security. Malicious non-state actors, such as terrorist organisations, crime syndicates and individuals make use of this friction in failed states and strive to disrupt the international system. Due to the high interdependence and interconnectedness in the system, the open borders, easy technological access and mass migration flows, these modern societies have become vulnerable to external influences.

The Fragmentation scenario shows a world in which the state is no longer the dominant actor, and the international system is characterised by non-cooperation. The United States’ economy does not fully recover from the current economic crisis, and as a result faces military and political decline. The new rising powers do not deliver either. China, India and Russia are plagued by separatism and demographic problems. Due to a series of disastrous events the forces of anti-globalisation and xenophobia have become victorious, and securing the identity, prosperity and security of the individual or group have become of overriding importance. The identities of individuals, groups and societies are determined by national, social, cultural or political affiliations. These individuals, groups and societies have become inward-looking. They see few advantages of international cooperation. Populations often do not trust their own ‘governments’, let alone any international body from far away. They prefer to guarantee their own security and wellbeing, and this increasingly leads to social, economic and political divisions. There are, however, still relative stable regions, where states manage to protect their citizens from internal and external threats.

The Future Policy Survey also gives attention to strategic shocks. Such events or developments are generally regarded as extremely unlikely or can hardly be imagined, but may nevertheless occur. They are viewed to be important to include in the survey as they may be of enormous importance to the Netherlands armed forces. Twenty-five strategic shocks were worked-out as short event scenarios in a series of workshops. An assessment was made of their possible impact on the security interests of the Netherlands, the international rule of law and the Armed Forces.

The main purpose of the above scenarios and strategic shocks is to test the policy options. The Future Policy Survey developed four policy options for determining the future Dutch defence efforts: Staying Secure, Swift and Decisive, Bringing Security, and Agile Force. Each option emphasises different strategic functions of the government and the armed forces. They are meant to provide a direction for developing the armed forces, not a blueprint.

Staying Secure: emphasises as the main strategic function of the armed forces the protection and defence of allied and national territory against a wide range of security risks. This policy option would be a radical change in the Dutch defence policy as over the last ten to twenty years contributing to stabilisation operations has been the main focus. Deploying the armed forces for the purpose of enforcing and maintaining international rule of law would no longer be the guiding principle. Short-term contributions to stabilisation operations, in addition to supporting the civil entities in the Netherlands, would, however, remain possible.

Swift and Decisive: emphasises intervention in order to maintain or impose the international rule of law and defending the Dutch national interests beyond national and allied borders. The Dutch armed forces would be able to contribute to multilateral military interventions between states, against states and against non-state actors. They could operate in the frontlines in rapid and decisive operations with concrete objectives in both conventional and hybrid conflicts. As such this policy option continues to build on the current Dutch policy of having a high-tech, expeditionary force. The ambition to contribute to long-term stabilisation operations would be lower. Support for civil entities in the Netherlands would remain possible.

Bringing Security: emphases stabilisation of fragile states and regions aiming to promote international rule of law. It is based on the assumption that Dutch interests are best guaranteed by the promotion of international peace, development, security and rule of law. As such this option continues to build on the recent experience in peace and stabilisation operations. It would, however, move away from the ambitions to contribute to operations at the higher end of the spectrum of violence and towards intervention operations. On the other hand, the contribution to SSR would increase.

Agile Force: aims to balance all strategic functions of the armed forces emphasised in the other policy options (protection, intervention and stabilisation). This policy option emphasises the need for multifaceted and flexible armed forces. As such it would be a continuation of the current Dutch defence policy in which since the 1990s the armed forces have been deployed in a wide range of operations ranging from defending national and allied territory, rapid intervention and protection of Dutch interest at the higher end of the spectrum of violence, to long-term stabilisation operations. The armed forces would remain active both in the Netherlands and on allied territory, but also out-of-area.

More than the MSV, the logic of the Future Policy Survey is uncertainty. This uncertainty requires a flexible organisation which is able to deal with all potential threats. In essence the burden of proof has been reversed. Rather than deciding what threats have to be met in which way, uncertainty leads to prevention of making the wrong choices. Following the principle of no regret, it tries to avoid that capacities that may be needed in the future are cut.

During the last stage of the Future Policy Review another process was started, the Broad Reconsiderations. In order to make sure the Future Policy Review would receive the attention it deserved the project group ensured the results were presented three days ahead of the presentation of the results of the Broad Reconsiderations.

Broad Reconsiderations (Brede Heroverwegingen)

During the financial crisis of 2008 the Netherlands government invested heavily in the economy, social security and the banking system. As a result the Dutch budget surplus became a deficit, which was expected to reach 6.3 percent of the GDP in 2010. Across the political spectrum a continuation of such a deficit and the accompanying national debt was regarded irresponsible. For this reason the government decided to start a review process called the Broad Reconsiderations aimed at exploring all possibilities to economise and cut public expenses. Twenty working groups were established, each with its own policy theme and each with the goal to analyse and inventorise possible cuts. These inventories were not bound or limited by existing law, legislation, the coalition agreement, agreements within the cabinet, departmental boundaries or existing ministerial policies. They were meant to be free to explore all options.

Initially it was decided that in the light of the Future Policy Survey there was no need for a separate working group on international security. Nonetheless, as the economic situation required a survey for more short-term budget cuts, there was also a need for a more short term analysis looking towards 2015. The working group started in December 2009. The costs of the Royal Marechaussee and the additional costs for participating in international crisis management operations were reviewed in different working groups, those on Security and Terrorism, and on International Cooperation. The aim of the working group on International Security was to find options of which at least one included budget cuts of 20 percent or more (1.548 billion Euros). The Broad Reconsiderations were requested to use the results of the Future Policy Survey, and go beyond.

The description of the future security environment in the Broad Reconsiderations is as follows:

“The complexity of the international and national security situation in the coming decade is high. The potential for conflict threatens to be on the rise and the range of security risks and vulnerabilities for the Netherlands is widening. As a result, the interrelatedness between our internal and external security will increase. Against this background, the security spectrum in which the military act broadens. In addition to the management of conflicts and the defence against (military) threats abroad, the armed forces are currently also required to counter potential threats, vulnerabilities and security risks for the Dutch society in and outside the Netherlands.”

The Broad Reconsiderations working group International Security describes twelve policy options for the armed forces in the future. The first four options describe the minus variants of the options of the Future Policy Survey and were directly copied. The following five options are other ambition variants. The last three options involve changes in the efficiency, business and management of the armed forces.

Future policy survey minus options

A. Staying Secure (minus): The armed forces focus on the protection and defence of Dutch territory and citizens.

B. Swift and Decisive (minus): Maintaining and enforcing international law and order and protecting Dutch interests abroad through short-term intervention operations.

C. Bringing Security (minus): Contributing to international law and order through focusing on stabilisation operations.

D. Agile Force (minus): A combination of the above, defending national territory and citizens, military interventions and stabilisation operations.

Other ambition variants

E. Versatile limited: The armed forces are further reduced and will contribute significantly less to international missions.

F. Limiting international interventions: The armed forces focus on protection and defence of the Netherlands and its allies.

G. Focusing on specific qualities: The armed forces specialise in a number of fields, mainly air force and navy.

H. Conscription: Conscription is reintroduced and as a result defence no longer has to compete on the labour market in order to get the necessary forces. Labour costs could drop to minimum wage levels.

I. Termination of ICMS (Intensification of Civil-Military Cooperation): The armed forces end their role as a safety net for the civilian entities in the Netherlands, such as police, fire department and support in case of dike breaches.

Efficiency, business and management variants

J. Working conditions and benefits: The working conditions and benefits for active and retired personnel are retrenched. A number of allowances are terminated.

K. Organisation of facilitating and material support: The armed forces become more efficient by reorganising services and processes, through among other measures standardisation and assortment management.

L. Reduction staffs: The staffs of defence are reduced with 10 to 20 percent.

With regard to the options A to G a number of criteria were used to assess them. These are: 1) international consequences; 2) escalation dominance, self protection and sustainability; 3) logistical dependency; 4) personnel consequences; 5) impact on national assistance and support relief operations. For the other variants a number of option-specific consequences were looked at.

The limited time for the Broad Reconsiderations meant it needed to use the calculation model of the Future Policy Survey. This model needed adjustment though, allowing more detailed calculations. Consequently, the model was stretched to its limits. As a result the calculations of the budget cuts related to each policy option are regarded as a substantiated indication. Moreover, the different options cannot be combined without a recalculation of the cuts because they do have overlaps.

Although the character of the working group International Security was again interdepartmental, this time the Ministry of Finance had the upper hand. This shows itself among other ways in the descriptions of the effects of the different policy options. The effects of the minus variants (A-D), which were directly copied from the Future Policy Survey, are depicted as more negative than the effects of the minus-minus options (E-G), which were developed in the Broad Reconsiderations.
The logic of the Broad Reconsiderations is different from the NSS, MSV and Future Policy Survey. The latter three processes all pushed towards developing or at least maintaining all potentially needed capacities. The Broad Reconsiderations was budget driven and aimed to economise. Following the logic of economies of scale, this financial drive pushes for cutting whole units or even branches of the armed forces. Rather than being prepared and flexible to withstand each threat, this leads to specialisation.

Eventually especially the policy options from the Broad Reconsiderations would play an important role in the elections programmes of the main political parties.

Dynamics of Politics

The Future Policy Survey and the Broad Reconsiderations produced a look at the future without taking into consideration the views on the future security environment and their ambitions for the Netherlands armed forces of political parties. The results of both surveys were, however, followed shortly by elections in which political dynamics took over the decision making process. For this reason it is also relevant to take a look at the views of the most relevant political parties on the future security environment and the future of the armed forces.

The Socialist Party (SP) is a classic socialist party, very much in the tradition of the socialist international. It opposes imperialism and regards the current globalisation as part of a capitalist and Western process. As such it is not in favour of too close ties with the United States and is not a great supporter of close cooperation within NATO and the EU. It is not a proponent of maintaining armed forces other than a small peacekeeping force and has always argued for budget cuts on defence, especially during the recent recession.
 The budget cuts proposed by the SP in its last elections program add up to 2.4 billion Euro, by the discontinuation of the two mechanised brigades, one airmobile battalion, and decreasing the number of fighter planes, in line with variant G of the Broad Reconsiderations.

According to the Labour Party (PvdA) the future security environment is not likely to change drastically over the coming 20 years. Generally the Netherlands armed forces are likely to be requested to participate in stabilisation operations in conflicts in failing states, and sometimes smaller threats have to be challenged.
 Until the last elections the PvdA was not in favour of further budget cuts for defence. Since the recent recession the PvdA has regarded general budget cuts, however, to be necessary, including for defence.
 It argues that more task specialisation within the European Union is possible as well as ending the participation in the development of large weapon platforms.
 In addition a lower ambition level and more efficiency are seen as necessary.
 The budget cuts proposed by the PvdA in its last elections program add up to 1.6 billion Euro by implementing variant C of the Broad Reconsiderations: decreasing the expenditures on the army by discontinuing tank battalions and one air mobile battalion and by not (yet) purchasing JSF fighters.

The Green Party (GroenLinks) argues that in the coming twenty years direct threats to the territory of the Netherlands are highly unlikely. Therefore it views the armed forces only as one of tools of the Netherlands government to assist in the development and stabilisation of failing states. For this reason it supports what it calls ‘future directed’ budget cuts, away from traditional defence towards peace operations, and more EU task specialisation.
 The budget cuts proposed by GroenLinks are directed at the discontinuation of major arms platforms such as the JSF fighter and add up to 1.4 billion Euro.

The Party for the Freedom (PVV) is an anti-immigration and anti-Islam party. It frames its expectations for the future security environment in the context of a clash of civilisations between the West and Islam, and terrorism. In addition, it argues that international and national security are increasingly interrelated and that therefore more attention should be given to internal security issues. For this reason it holds that budget cuts on defence are needed and a higher share of the budget should be allocated to police tasks in the Netherlands.
 In its elections program for the last elections it proposes budget cuts by not purchasing JSF fighters and by decreasing the participation in international operations.
 These cuts add up to 1.1 billion Euro.

The future security environment according to the Christian Democratic Party (CDA) is likely to become increasingly insecure and unpredictable. At the same time the CDA also has a tradition of supporting crisis management operations. In the last few years it pleaded for an increase of the defence budget.
 However, in its last elections program also the CDA regards budget cuts on defence to be unavoidable. At the same time it wants to maintain the current Dutch ambition level. In order to make this possible more efficiency and more cooperation within the context of the European Union and NATO are deemed necessary. In addition, decreasing the number of JSF fighters to be ordered is foreseen. It also chooses to discontinue an air mobile battalion.
 As a result the defence budget would be with 0.5 billion by the CDA, in line with variant D of the Broad Reconsiderations.

The Liberal Party (VVD) argues the future security environment does not allow cutting the defence budget. Not only the war on terror, but also rising powers such as China, require the maintenance of strong armed forces. At the same time crisis management operations may still be required, but these should be funded from the Development Cooperation budget.
 The elections program of the VVD only includes minor budget cuts of about 100 million Euro.

Based on the above views of the political parties two things could be expected for any future government policy. First, the ambitions are likely to remain the same. The political spectrum is either so converged that all parties have already agreed – for example the international orientation of the Netherlands - or it is so diverse that as a result of compromises the results of the political decision making process is likely remain in the middle –peacekeeping versus high end of the spectrum of violence intervention. Second, the budget is likely to shrink, because also defence is expected to contribute to addressing the budget deficit. With less budget but more or less similar ambitions and a political environment in which strategic decisions are not likely, the Netherlands armed forces may expect smaller budget cuts across the full board of the whole organisation, the ‘kaasschaafmethode’ or ‘salami-slicing tactics’. As a result it is likely that future ambitions and means will not meet.

The elections in the Netherlands resulted in a divided political landscape. The government formation process ended in a coalition of VVD and CDA, with support of the PVV which stayed outside government. In the coalition agreement, in line with the above, the new government chose the Future Policy Survey option Agile Force, while at the same time introducing budget cuts of more than 600 million Euros.
 The Minister of Defence argues that in order to implement the coalition agreement and to restructure the armed forces into a leaner, balanced en versatile organisation he needs until spring 2011 to work out the needed policy measures.
 A difficult task for which the Ministry of Defence is currently working out the plans through working groups for budget cuts. This process is comparable to the process of the Broad Reconsiderations, but this time specifically directed at only the Ministry of Defence.
Conclusions
Each of the foresight experiences reviewed in this paper used different methods, ranging from a literature survey and expert opinions to large scale scenario exercises; was implemented by different groups of participants, ranging from limited expert groups to whole of government; was led by different entities, MoI & KR, MoD and MoF; and had different time horizons, ranging from relative short term 5 years to 23 years. At the same time they were all directed at the future security environment and all produced outcomes in which the world is perceived to be either increasingly insecure or uncertain. The logic of the methodologies of the NSS, MSV and FPS is that in times of financial abundance capacities and capabilities are build to withstand the potential threats and that in times of budget cuts these capabilities are maintained following the principle of no regret albeit more limited through salami slicing. The logic of the Broad Reconsiderations is different, budgeting and looking for the greatest financial gains rather than capacity building. As a result of this, in times of budget cuts following the logic of economies of scale this leads to cutting whole capabilities and thus towards specialisation.

The methodologies used in the reviewed foresight experiences and the directions they have taken contain some lacunas. It is striking that the reviewed foresights have no normative components and stick to explorative methods and results. In addition, the sorts of methodologies used are actually rather limited. The Delphi method for example was not used in any of the exercises.

	Characteristics foresight experiences

	
	NSS
	MSV
	FPS
	Broad Reconsiderations

	Methodology
	Scenarios, data-mining, experts
	Literature, experts
	Scenarios, research, experts, and more
	Limited, copied from FPS

	Participants
	Initially limited MoI&KR, later also MoD & MoFA
	Military and defence experts
	Whole of government
	MoFA, MoD & MoF

	Lead agency
	MoI&KR
	MoD
	MoD
	MoF

	Time horizon
	0.5 yrs > 5 yrs >
	15-20 yrs
	13-23 yrs
	5 yrs

	World more secure?
	Inherently directed at insecurity
	Insecure and uncertainty
	Uncertainty
	Insecure and uncertainty

	Logic in good times
	Build capacity
	Build capacity
	Build capacity
	Budget

	Logic in bad times
	Salami Slicing
	Salami Slicing
	Salami Slicing
	Specialisation


Based on the above review conclusions can be drawn on the following five topics:

Methods: Dutch government has a tendency to prefer scenario exercises and preferably the Shell type in which a cross and four quadrants are described. This was the choice of the Future Policy Survey and produced an outcome in which the future contained a maximum of uncertainty. The NSS also uses scenarios, but these event scenarios serve to test capabilities with regard to the prevention or management of specific events. As the number of such potential events is infinite, this approach is never comprehensive. The foresight part of the exercise is, however, comprehensive and receives input both from a variety of manual and semi-automated tools and data mining processes, and meetings of foresight experts of different government departments and organisations. Although the semi-automated data mining processes were perhaps methodologically correct, they were complex or vague and were therefore difficult to comprehend for review groups and as result were met with some criticism and distrust. The MSV was in essence a well informed expert opinion supported by expert input and review. The process did not actively seek out-of-the-box-thinking. In the case of the Broad Reconsiderations the description of the future security environment and the effects of different policy options was less grounded in methodology. It was partly copied and partly the personal opinion of the writers.

Lead, contributors and participants in the project: Both the lead-organisation, and the contributors and participants determine to a large extent the results of a security environment foresight exercise. This makes should not come as a surprise from a perspective of institutional politics. Different actors have different goals, aims and interests which they do want to achieve or defend. In the case of the National Security Strategy the lead-organisation was the Ministry of Interior and Kingdom Relations. This pushed the project to have an internal security focus. Moreover, as the Ministries of Foreign Affairs and Defence stopped participating the international dimension was abandoned. Recently both ministries have joined the process again and as result in the coming year a new international track is planned. In the case of the Military Strategic Vision and the Future Policy Survey the Ministry of Defence was in the lead. This did push both projects towards the conclusion that investing in defence is important. In the case of the MSV the tendency of the main writer of the Vision was to portray the future security environment as increasingly dangerous. To a large extent the participants in the working group who were all members of the Netherlands defence community agreed. In the case of the Future Policy Survey there was a lot more discussion. In this case defence argued that the future is uncertain and therefore one has to be prepared for a broad range of threats. This argumentation clashed mainly with the line of reasoning of the Ministry of Finance. The Ministry of Finance got its ‘revenge’ in the Broad Reconsiderations where it had the upper hand. Although some of the descriptions of the effects of the policy options were copied from the Future Policy Survey, it is remarkable that the description of the international and national effects of some of the more drastic policy options developed in the Broad Reconsiderations is more positive.

Time horizon: The choice of the time horizon determines to a large extent the outcome of future foresight. The further away the time horizon is, the less is known about the future and the more uncertain it is. In a more distant future there is less chance of a continuation of current trends, but also less is known about what direction the future may then take. In the case of the Future Policy Survey the time horizon was twelve to twenty-two years and guided the outcome towards uncertainty and pushed an agenda of preparing for a broad range of threats. The MSV in practise had a shorter time horizon which allowed to writer to state with more certainty that the future security environment is become increasingly dangerous. In the case of the NSS the choice was made to funnel the analysis from long term to short term. The more short term the foresight was, the more directed at capabilities to deal with concrete events, whereas the long term foresights provided the context from which the events were picked. The time horizon of the Broad Reconsiderations was five years and as a consequence its results and especially the financial and organisational consequences could be rather detailed.

Fixations: All foresight exercises have a negative fixation: the future is dangerous and/or more uncertain. Although the future may indeed be more dangerous and uncertain, there is, however, no scientific proof for this. The results of these foresight exercises do not necessarily coincide with for example the expectations of the World Health Organisation with regard to the future developments concerning causes of death, nor with the findings of the Human Security Report.
 The NSS is inherently focused on the negative, because it gauges threats in order to develop the capacities and capabilities to counter them. For the MSV and the Future Policy Survey such a negative fixation is less useful, because in a more positive future the armed forces may look very different. The MSV focuses on a dangerous and uncertain future, whereas the Future Policy Survey stressed uncertainty. Both underline the need for hedging bets and therefore investments in defence. The Broad Reconsiderations are determined by a different logic, budget cuts, which, following the logic of economies of size, push the outcome towards cutting whole units or branches of the armed forces and therefore specialisation.
A different type of fixation in above reviewed foresight processes is the certainty with which it is assumed that a number of current trends will be continued in the future: that technological progress will continue; that the global population will increase and the population in the Netherlands is greying and will decrease; that the state will remain an important unit; that conflicts of interests will always exist; that failed states and terrorism will remain; and to a lesser extent that there is a global power shifts away from the West towards Asia and the BRIC countries. If it is likely that the future is uncertain there are apparently still a lot of certainties.

Political dynamics: Although it may be difficult to accept for those involved in the reviewed future foresight exercises their efforts in the end only played a minor part in the political decision making process. Perhaps the NSS has had the most results because it does produce concrete short term needs where decision makers have to respond to. An example is flu pandemics. Once it was known that the Netherlands was suboptimal prepared for a flu pandemic, the Minister was forced to take preventive measures in order to either not lose face, or to show alertness and resoluteness. Part of the explanation for this should be sought in the fact that the threats surveyed in the NSS are more short term, concrete and apparent. Threats in the realm of international security are less obvious and more long term, and therefore easier ignored by politicians. The MSV was only picked up inside the defence organisation. The Future Policy Survey did determine the debate as both the names of the scenarios and the policy options provided a lingua franca or common language. At the same time this was generally merely lip service. The political decision making process was much more decided by the financial calculations of the Broad Reconsiderations. In a political environment and elections campaign which was directed at budget cuts these also determined the political choices. Moreover, each of the political parties maintained and even cherished its own vision of the future. As a result the final outcome was determined by the political landscape. In short, the armed forces were requested to do the same but with a lower budget. 
Those working in the future foresight business are forced to be humble. Although a broad group of participants and a varied use of methodologies allow foresight to be richer, forecasting the future is unfortunately not possible. Aim of future foresight should therefore not be to predict, but to allow for better strategising, thinking through what may happen and as result be better prepared. The main issue in this field is how to make sure that the findings are absorbed by the decision makers. Politicians and many policy makers are guided by the present, have little time to think about the future and respond in an ad hoc fashion to the current rather than basing their decisions on future directed strategies. Bridging this gap is difficult. Including decision makers in foresight exercises is only possible to a limited extent. Nonetheless, still some gains may be won by selling and commun
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( The author participated in the Working Group of the Military Strategic Vision, was closely involved in the Future Policy Survey, is currently working on the National Security Strategy, and held numerous interviews on the Broad Reconsiderations and the views of political parties. Part of this paper is based on the insights gained from this.
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