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Foreword

This report summarises the results and development recommendations from an external
evauation of the environmental management system of the administrative sector of the
Finnish Ministry of Transport and Communications (MTC). The evaluation objective was
to further develop the environmental management of the administrative sector. This short
summary report is published in English in the hope that the experiences gained and the
conclusions drawn will prove of use to other countries and other organisations. By
necessity, the presentation and effective communication of the results and
recommendations require some elaboration of the context and the organisations concerned.
However, a detailed description of the organisation of the Finnish transport sector’s
administration has, as far as possible, been avoided.

A cornerstone of Environmental Management Systems is the principle of continuous
development, which we have tried to incorporate in the MTC administrative sector’s
environmental work. For the past ten years, the administrative sector has had a joint
environmental programme. During this time, a more systematic approach to environmental
work has gradually devel oped.

Learning from past experiences has been a central element of the continuous development
work. However, in order to learn, outside expertise is sometimes needed. When devel oping
the environmental programmes, we have cooperated both with the environmental
administrative sector and with NGOs. This cooperation has helped us visualise our
environmental management targets in the broader context of societal targets, and identify
steps we should take to improve the environment. Monitoring of the environmental
programmes and their outcomes has been another essential measure for achieving
continuous development. In contrast, the development of both policy measures and the
environmental management system has relied on internal evauations. We considered that
we had now arrived at a point were internal evaluation was no longer sufficient. We
commissioned an external evaluation, with the aim of developing our own actions and
management of environmenta issues. The evaluation focused on development needs in
two main areas. Cooperation within the administrative sector; and the administrative
sector’s joint approach to managing environmental issues. Hence the focus of the
evauation was largely on those issues that could be done better, rather than on those that
are already well managed.

Partly as a consequence of European level development during the last few years, several
changes in the Finnish transport sector have taken place. These changes have impacted on
how the Ministry can steer organisations within its jurisdiction. New organisations have
been created and the roles of existing organisations have changed. Work that was
previousy done by the administrative sector itself has now been outsourced. These
changes necessitate the development and re-evaluation of how environmental issues are
managed. We considered that environmental work can only be effective if it can be linked
to the preparation and execution of transport policy and bring the work done in severa



different organisations together into a coherent whole. Our central objective was that the
evaluation results and recommendations would be used in the preparation of the strategy
for managing environmental issues for the MTC administrative sector's third
environmental programme — Environmenta guidelines for the transport sector up to year
2010. A centrd am was therefore to develop policy measures and environmental
management in such a manner that the environmental programme’s objectives can be
reached and planned measures trandlated into practice in amore efficiently.

We hope that the report will encourage development of innovative, new measures for
environmental management and promote the integration of environmental issues into
transport policy.

Helsinki, February 2005
P - .-:.-" :
Lnre Jidd
RaisaVali

Senior Adviser, Environmental Affais
Ministry of Transport and Communications



1. Introduction

The administrative area within the Finnish Ministry of Transport and Communications
(MTC) jurisdiction, herewith referred to as the MTC administrative sector, has actively
engaged in environmental work since the late 1980’s. The first common environmental
programme for the administrative sector was launched in 1994, followed by a second large
environmental programme in 1999. The second, more ambitious, environmental
programme broadly followed the format of an 1SO 14001 certified Environmental
Management System (EMS). The man features of an EMS were specified in the
environmental programme, namely: The environmental policy of the ministry; planning
principles; means and responsibilities for implementing environmental work covering the
whole administrative sector; and guidelines to measure, eval uate and devel op operations.

The EMS based approach covering the administrative sector of the ministry is quite
unique. There are no other corresponding systems operational within either the Finnish
national administration or, as far as known, in any other European countries. In accordance
with EMS principles, continuous evaluation and follow up activities are seen as an
essential part of development. In 2004, the MTC decided to evauate the environmental
work within its administrative sector. This evaluation formed part of the process to prepare
a third environmental programme. The results from the evaluation were discussed and
further guidelines for the preparation process were provided in meetings involving the top
management from the organisations of the administrative sector. The new programme has
since been finalised and was accepted in the beginning of 2005.

The evaluation covered 12 separate organisations within the administrative sector. The
EMS of each organisation was evauated, both individually and as part of a joint effort
contributing towards the EMS of the MTC administrative sector as a whole. The main
objective was to evaluate current practices and recommend development actions for future
environmenta work, both for individual organisations and at the level of abroad EMS for
the administrative sector as a whole. The evaluation did not assess the actual
environmental impacts of the transport sector in Finland, but focused on evaluating the
functioning of the system.

This summary report presents the evaluation methodology, the main conclusions drawn
and the recommendations made based on the evaluation®. The focus is on those results that
cover the administrative sector as a whole and on such recommendations that could be of
interest to policy makers in other countries. Furthermore, some of the experiences related
to the evaluation process itself are presented. The complexity of the evaluation, the level of
commitment from each participating organisation and the resources provided were at an
exceptionally high level and resulted in an internationally unique exercise at the level of a

1 The summary is based on the final report of the evaluation. Mari Hjelt, Paivi Strommer, Juha Vanhanen
and Petri Virtanen, Evaluation of environmental management systems within the Ministry of Transport and
Communications' administrative area, Publications of the Ministry of Transport and Communications
57/2004. (In Finnish).



broad, ministerial administrative sector. Hence the experiences from the actua process
may prove valuable when planning similar evaluations of public policy programmes.

In this report, the organisations covered by the evauation are presented in Chapter 2,
followed by an overview of the organisations EMSs in Chapter 3. The objectives and
implementation of the evaluation are then presented in Chapter 4, followed by the
conclusions and recommendations resulting from the evaluation (Chapter 5). Chapter 6
describes how the results of the evaluation have been used and summarises key factors
considered to have been essential for the success of the evaluation work.



2. The Finnish transport organisations covered in the evaluation

2.1 The administrative sector of the Ministry of Transport and
Communications

The MTC administrative sector covers the operations of seven government departments
and agencies, four incorporated state enterprises and seven state-owned companies as well
as the operations of the MTC itself. Twelve of these organisations were covered in the
evauation (shown in Figure 2.1, one of the organisations is the Ministry itself). The
evauation focused on transport and thus only transport related agencies and organisations
were included. Three state-owned companies - two transport operators and Finland Post
Corporation - were included. Here it should be noted that the government is the sole owner
of VR Group (railway operator) and Finland Post Corporation but is only one of the
stakeholdersin Finnair Group (national aviation carrier).

Ministry of Transport and Communications

|
| | |

Government Departments Unincorporated State State-owned Companies
and Agencies Enterprises Finland Post Corporation
Finnish Road Administration Finnish Civil Aviation VR Group

Finnish Maritime Administration Firre Craup
Administration Finnish Road Enterprise

Finnish Institute of Marine

Research

Finnish Meteorological

Institute

Finnish Vehicle Administration
Finnish Rail Administration

Figure 2.1. Organisations of the MTC administrative sector included in the evaluation

The MTC steers the organisations within its sector through different mechanisms. The
evaluation focused on the operations and actions of each organisation. In order to
understand the level at which the Ministry can affect and steer the environmental work, the
different steering mechanisms applicable to each organisation must be clarified. Three
main types of steering mechanisms were identified as particularly relevant for the
evaluation: Budgetary control; ownership; and contractual agreements for service
provision (See aso Figure 2.2). Naturally, sectoral legidation also affects each
organisation’s operations. These differences must be taken into consideration when
compiling development recommendations. It should also be noted that the organisational



structures within the administrative sector are continuoudy being developed. For example,
since the evaluation was performed, certain sections of the Finnish Maritime
Administration were reorganised into an unincorporated state enterprise at the end of 2004.

Government departments and budget-bound agencies are in principa steered to a great
extent by the Ministry, which sets their operational objectives and allocates resources for
achieving these. The organisations together with the Ministry specify annual performance
targets. The Ministry’s monitors the implementation of operational objectives and the use
of funds.

As far as the unincorporated state enterprises are concerned, the situation is more
complex. From one point of view, unincorporated state enterprises can be regarded as
budgetary controlled organisations. However, their budgetary objectives are set as
monetary performance targets, where the organisations have the freedom to decide how
these targets are achieved. Thus, budgetary control does not cover operationa objectives
such as management of environmenta matters. However, service targets set by the
government have an important role in defining societal targets for the unincorporated state
enterprises. In practice, unincorporated state enterprises are steered by a combination of
budgetary control and ownership.

Towards wholly or partialy state-owned companies, the Ministry has the role of an
owner, limiting its means to influence the companies’ operational targets. In wider societal
debate, government ownership has been criticised, partly because of irregularities
concerning the government’s role in decision-making in state-owned companies. In
February 2004, the Council of State’s decision in principal concerning the state’'s
ownership policy was reformed, and four main principles established. In relation to
management of environmental issues, the main principal established was that the
companies own decision-making bodies have the responsibility of al business related
decision-making. The state has an equal position with the other owners. The man
decision-making body of all the state-owned companies is the company’s Board of
Directors, responsible for the company’s business operations and decision-making.
Therefore, the state can influence environmental management in state-owned companies
only indirectly, through appointing members to the Board of Directors and to supervisory
boards, and through participation in general discussion and information exchange.

Steering mechanisms also cover contractual agreements related to service provision.
Out of the evaluated organisations, such contractual agreements of service provision can,
for example, be found between the Finnish Road Enterprise and the Finnish Road
Administration as well as between the Finnish Rail Administration and VR Group. These
mechanisms are important to take into account as the conditions set for the service
provision often include also issues that are related to the management of environmental
issues (i.e. the service provider might be required to have a certified EMS).
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Figure 2.2. Evaluated organisations and control structures related to them

2.2 Environmental impacts from transport and related organisational
differences

Road, rail and air traffic and shipping pollute the environment in many ways throughout
their life cycle. The transport life cycle comprises the production of vehicles and fuels,
construction of the necessary infrastructure, and their use and decommissioning. All these
stages are adrain on natural resources and/or energy supplies and generate emissions. Most
emissions are generated from vehicle use, whilst the production of vehicles and fuels,
construction of the infrastructure and decommissioning mostly affect soil and water. One
of Finland’s mgjor challenges and dilemmas concerning transport relate to its geography -
distances are long, thus the relative level of emissions and other environmental
consequences are relatively high?.

2 See further information on the environmental issues of the Finnish transport system on the web-site of the
Ministry: http://www.mintc.fi/www/sivut/english/ymparisto/sivut/index.html



The evaluation focused on assessing the extent to which the organisations could affect the
level of direct or indirect environmental impacts linked to the traffic system. Firstly,
organisations may cause direct environmental impacts, from transport movements and
infrastructure building and maintenance. The environmental work of organisations with
direct environmental impact focuses on managing these. Secondly, organisations may
cause indirect environmental impacts. These can, for example, be related to
administrative duties through which the operations of transport operators or infrastructure
maintenance are controlled.

Regardless of the organisation’s characteristic, the EMSs of the organisations within the
MTC’s administrative sector should cover both direct and indirect impacts of operations,
and consider the operations as part of the traffic system as a whole. However, depending
on the proportion of direct and indirect environmental impacts recognised for each
organisation, the focus of the environmental work is somewhat different.

In general, managing direct environmental impacts resulting from an organisation’s own
operations is relatively straightforward and can be based on existing environmental
standards, such as the 1SO 14001. The environmental impacts of operations, which are
directly related to traffic performances or infrastructure building and maintenance, can be
clearly identified. Linking environmental impacts to the traffic system and managing the
environmenta issues is more straightforward the closer the organisations are to actual
operational activities.

When looking at the environmental impacts of the traffic system and the EMS of the
organisations in an administrative sector as awhole, it is important to also include indirect
impacts of each organisation’s core operations. This makes it especialy chalenging to
develop an EMS for government departments and agencies, where the main focus of
operations is on administrative duties. A similar challenge concerns research institutes,
which influence environmental performance mainly by producing information that is
further utilised by other actors. In some of the evaluated organisations, the distinction
between the different aspects is not clear-cut, as the organisations have both administrative
tasks and guidance and supervision duties, as well as significant environmental impacts
from their own operations, linked to traffic performances and infrastructures.

In the context of this evaluation, the organisations have been classified into four different
types, based on the organisations’ different operations and roles. Each class of organisation
differ in terms of environmental work and EM S structure. The classification and reasoning
behind it of the concerned organisation’sis described below and pictured in Figure 2.3.

1. Environmental impact through authoritative duties. Some of the authorities do
not have operations with significant direct environmental impacts linked to the
traffic system. However, authoritative duties include guidance, supervision and
provision of information, al of which may influence the performance and choices
made by other actors within the traffic system. Such indirect impacts can therefore
be significant. Amongst the evaluated organisations, the MTC and the Finnish
Vehicle Administration most clearly belong to this group.



2. Environmental impact through authoritative duties and infrastructure and
maintenance operations. Some of the evaluated organisations have guidance,
supervision and information provision duties as well as direct environmental
impacts through their own, mainly infrastructure and maintenance related activities.
Of the evaluated organisations, the Finnish Road Administration, the Finnish Rail
Administration, the Finnish Maritime Administration and the Finnish Civil
Aviation Administration belong to this group.

3. Environmental impact through own operations. Some of the evauated
organisations do not have authoritative duties and environmental impacts primarily
arise as direct consequences of their own operations. The traffic operators and
service providers - VR Group, Finnish Road Enterprise, Finnair Group and Finland
Post Corporation - belong to this group.

4. Indirect environmental impact through information provison. The main task
of research institutes is to provide information. Improved information affects the
environment indirectly through influencing the actions of other actors. The research
ingtitutes themselves lack any direct mechanisms to influence other actors within
the MTC administrative sector. Research institutes do not have operations with
considerable environmental impacts on traffic performances or infrastructure
changes. Out of the evaluated organisations, the Finnish Meteorological Institute
and the Finnish Ingtitute of Marine Research belong to this group.

. ' Finnish Vehicl
Guidance and MinTC Administration
supervision
. &\ Finnish Road F'erizr:igr:v”
Finnish Enterprise dmini :
Meteorological .. Administration
Institute . Provision of —
— Information |:> infrastructure building, l\j';:n:;he Finnish Rail
Finnish provision maintenance and Administration Administration

Institute of

Marine traffic services

Research

Finnish Road
ﬂ VR Group Administration
Finland Post

Finnair Group

Impacts on

environment Corporation

Figure 2.3. Classification of the evaluated organisations based on the proportion of their
direct environmental impacts relating to the traffic system arising from operations
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3. The environmental management systems of the MTC's
administrative sector

3.1 Environmental management systems — definitions

In the evaluation, particular attention was paid to the issue of whether specific
environmental management actions can be regarded as being part of a broader
organisational approach, i.e. whether a systemic approach that links together various
actions and functions in a concise manner, including general target-setting and resource
alocation, exists. This question was addressed both in the context of the individual
organisation and of the whole MTC administrative sector.

An environmental management system can be defined as a systematic, holistic approach
covering al undertakings. The environmental programme can be viewed as one tool within
this larger environmental management system. To further define a systemic environmental
management approach, the |SO 14001 standard organisational requirements were used as a
basdline for the evaluation. The main areas addressed by the standard are:

o Environmental policy. The organisation’s environmental policy should define the
organisation’s commitment towards a cleaner environment and take into account
the nature, scope and environmenta impacts of the organisation’s operations. The
environmental policy should aso include a commitment to continuous
improvement in environmental performance as well as pledge compliance with
environmenta requirements and legislation.

o Planning. This includes identifying the environmental aspects and recognising
statutory requirements applying to the organisation’s operations and setting
environmenta objectives, targets and programmes.

o Implementation and operation. This area of the standard includes: organisational
structure and responsibility alocation; training, awareness and competence;
communication; documentation requirements and document control; operational
control; and emergency preparedness and response actions.

o Checking and corrective action. These include monitoring and measurement of
operations, recording and investigating non-conformance and instigating corrective
and preventive actions, as well as auditing the environmental management system.

o Management review. Regularly carried out management reviews should make use
of follow-up and audit results, information related to achieving objectives and
targets, feedback from stakeholders, evaluate the applicability of the EMS and issue
guidelines for developing the EMS.
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3.2 The administrative sector’s environmental programme

Individual organisations within the MTC administrative sector started their environmental
work at different times and consequently they are at different development phases. At the
ministry level, systematic environmental work started relatively early, when in 1990
collection of dstatistics related to environmental impacts started. Prior to this, certan
legislative measures directed towards diminishing environmenta impacts had been taken.
Thus the foundations for environmental work at the MTC were taken at that time, but it
took some years to start actual environmental programme development.

The preparation of the first environmental programme for the administrative sector that
would cover all the transport modes started in 1990. The transport sector’s environmental
impacts were evaluated using statistical information and transport and environmental
expertise from the Finnish Statistic Centre. At the same time, the most significant areas
for development were identified. The work was published in ‘Traffic and Environment’
(1992) report. Following the publication of this, defining the measures of the
environmental programme was continued. Cooperation between organisations and
corporations active in the environmental and transport sector was aso continued. The
actual time taken to prepare the first environmental programme of the administrative sector
was rather lengthy, taking place between 1992 and 1994. The actual programme — *Action
programme for reducing environmental impacts of transport’ - was adopted in 1994. This
first programme focused on identifying the different environmental impacts of the Finnish
transport system and creating a system for monitoring these impacts. It was among the first
European transport sector environmental programmes. The programme was the first
measure to gather together both internationally binding agreements and the national
environmenta policy into joint environmental actions and cooperation requirements for the
administrative sector. It aso incorporated the environmental work that had already started
in some of the administrative sector's organisations (e.g. the then Finnish Road
Administration) into the larger picture. The programme was monitored yearly (monitoring
reports were prepared 1995, 1996, 1997 and 1998).

The programme had little elements for defining actual operations or general common
targets and was more a tool for sharing information and establishing communication
practices. The main aim of the programme was to act as a catalyser for the sector’'s
different organisations to initiate their own environmental work and measures. This was a
rather drawn-out process, requiring lengthy dialogues with the different organisations in
order to achieve commitment and to lay a foundation for future work. As a result,
important expert networks within the administrative sector were created during this period.

The second environmental programme of the administrative sector was launched in 1999.
Finland joined EU in 1995 and this changed the situation considerably. The awareness of
environmental issues and Finnish commitment towards solving these grew. At the same
time the complexity of managing them increased, as the EU dimension and harmonisation
of different operations had to be included. In 1998, the Finnish Government Programme
for Sustainable Development was approved and consequently the MTC environmental
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programme responded to its requirements. Overall, there was a need to create a new
programme, which more clearly committed the administrative sector’s organisations to a
common approach to environmental work. The ambitious aim of moving from simply
monitoring environmental impacts towards an EM S, where targets and common actions for
achieving these are included, is reflected in the principles set for the programme during the
planning phase:

o The transport sector will meet its responsibilities with respect to managing
environmental issues. This includes recognising environmental impacts and areas
for improvement and the setting of environmental performance objectives and
targets.

o Each organisation within the sector is responsible for its operations and recognises
how its actions may influence others. Each organisation should, where feasible,
develop cooperation and take joint responsibility for common actions with the other
organisations.

o Organisational differences must be taken into consideration when developing the
EMS.

o All organisations should have an adequate monitoring system for managing
environmental matters, where functionality and effectiveness can be verified by an
independent source.

o Facilities for continuous development are to be provided and research activities and
access to information guaranteed.

The preparation phase of the second programme was extensive and included over 50
partners. The collaboration between the different organisations in the administrative sector
was intense. The report ‘Environmental guidelines for the transport sector’® described the
second environmental programme of the MTC for years 1999 — 2004. The programme
was supported by a report defining long-term visions and targets for the transport sector?
and the execution of the programme was monitored in three yearly follow-up reports.

However, the environmental programme of the MTC was a much larger undertaking than
what is described in these reports. The programme was based on the principles of an EMS,
as stated in the introduction of the programme report: “The new programme,
‘Environmental guidelines for the transport sector’, forms the basis of an 1SO 14001
environmental management system. The guidelines outline the long-term policy and
targets, and the ways of achieving them. The joint guidelines for the administrative sector

% A 15 page summary of the programme is available in English from the web-site of the MTC (www.mintc.fi)

* "Towards Intelligent and Sustainable Transport 2025" strategy paper. Ministry of Transport and
Communications Finland. Programmes and Strategies 1/2000.
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are complemented by individual programmes and environmental management systems for
each mode of transport.’

The most important feature of the environmental programme is that it is based on both the
work that each organisation performs and on the common, unifying EMS, built in
cooperation with the sector’'s organisations. Thus, as a whole, the EMS of the
administrative sector is linked to a large range of outlining programmes and strategies both
a international, national and administrative area levels. These different programmes and
strategies are pictured in Figure 3.1.

Examples of themes of Long-term environmental vision of the MinTC Examples of related
programmes in the “Towards Intelligent and Sustainable Transport national programmes on
administrative sector 2025

Climate change
Public transport

Air quality
Cycling and walking Environmental
promotion programmes of Energy efficiency
government Environmental -
Transport safety and health Environmental health
P v departlmentsd, programme of
Energy efficiency agencies an the MinTC Noise
companies of the
administrative Biodiversity

sector

’ Financial and action plan of the Ministry ‘

Figure 3.3. The sectors of the EMS of the organisations within the MTC administrative
sector and their connections to other national and administrative sector programmes

The MTC environmental programme is largely based on a continuous dialogue with the
individual environmental programmes and EM Ss of the government departments, agencies
and companies within the MTC administrative sector. Here both individual documents and
information exchange networks offering opportunities for communication regarding
environmental issues have a significant role to play. Within the administrative sector, three
types of networks have been used as operational tools for implementing the sector’s overall
EMS.

* Firstly, one network covers environmental managers working at government
departments and agencies.

» Secondly, an extension of this network also includes the environmental managers
from the unincorporated state enterprises and state-own companies.

e Thirdly, the MTC has an internal network for information exchange within and
between different Ministry units.
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4. Objectives of the evaluation and the evaluation process

This chapter gives an overview of the evaluation design and its objectives, summarizing
the preparations made prior to the actual evaluation work and the methodol ogy adopted.

4.1 Preparation and design of the evaluation

The evaluation project was initiated by the environmental managers network (See Chapter
3) in accordance with the EMS principle of independent review. A project group, with
representatives from the road, rail and aviation organisations, was formed to design the
evaluation. The group used an externa consultant to trandlate its ideas into management
system terminology. From the beginning, the scope of the evaluation was limited as
follows:

* The evaluation should cover the Ministry and its interactions with the individual
organisations’ central administration and management. The evaluation should not
be extended to the regional level administrations or beyond central management of
organisations.

* Asadl large administrations and corporations publish annual environmental reports,
detailing and assessing the actual impact, the evaluation should focus on the
management system itself, not on the environmental output in order to avoid double
reporting.

The planning phase for defining the objectives and structure of the evaluation took
approximately one year. At the end of 2003, the MTC announced an open call for tender
for the evauation of the environmental management systems in 12 organisations. A
consortium of three consultancies — Gaia Group Oy, Suomen Laatukeskus Oy and Net
Effect Oy — was awarded the evaluation contract.

The objective of the evaluation was to develop environmental management within the
administrative sector. The evaluation focused on practical recommendations for improving
the environmental management procedures, both on the level of the administrative sector
as a whole and on the level of the individual organisations. The evaluation aimed to
provide information — for the Ministry as well as for the organisations concerned - that
could be directly used in the preparation of the next environmental programme.

The evauation was carried out between February and August 2004 in two phases. In the
first phase, an assessment of each of the twelve organisations EMS was made. The results
were separately reported for each organisation and are not included in this synthesis report.
The reports remained for internal use within each organisation and were not, for example,
given to the Ministry. The second phase consisted of producing an overall picture, based
on the organisation-specific reports and further analysis. The results of this second phase
are summarised in this synthesis report.
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The evaluation process was directed by a Steering Group. In order to manage practical
issues, a Support Group, whose members worked as liaison officers between the evaluation
team and each organisation, was also appointed. The Support Group had a considerable
role in assisting the evaluation team, including collecting all the documentary material for
organisational assessments, delivering the electronic surveys, assisting in choosing and
inviting relevant persons for the evaluation workshops and managing the dissemination
and reviewing of the organisational evaluation reports.

The evauation team consisted of ten experts from Gaia Group Oy, Suomen Laatukeskus
Oy and Net Effect Oy. A four-person management team, representing all consortium
partners, was responsible for the project work, including writing the synthesis report. The
overall team was organised into three operative teams, which were mainly responsible for
organi sation-specific assessments. Each operative team consisted of two expert evaluators
and a management team member, and each team evaluated four organisations. The teams
had representatives from each of the three consortium companies in order to enhance cross
learning. In order to ensure a common understanding of and approach to the evaluation
process and criteria, the entire evaluation team met regularly throughout the process.

4.2 Evaluation criteria

The evaluation focused on ten themes, as summarised in Table 4.1. These themes were
jointly specified by the organisations concerned during the preparatory phase of the
evauation prior to the tendering process. The themes were then further defined at the
beginning of the evaluation process through dialogue between the Steering Group and the
evaluators.

Table4.1. Evaluation themes

1 How areenvironmental issues presented in strategies and other policy documents?
2  How isthe concept of ‘environment’ defined?
3 What impacts do activities have on the environment and how are these identified?
4  How arelegd obligations relating to the environment identified and taken into
account?
How are environmental issues managed?
How are the objectives set by the Ministry of Transport and Communications
taken into account in goals and actions?
7  How isthe management of environmental issues organised and what resources
have been provided?
How do the organisations monitor the performance of the procedures?
What kinds of methods are used for corrective actions and improvement?
0 How are environmental issues reported to the public, the Ministry and other
stakehol ders?

o Ol

= O 0

Under each of the ten themes, specific evaluation questions were defined in order to
consistently guide the evaluation process for al twelve organisations. These, more specific
guestions, are included in Appendix 1.
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4.3 The evaluation process

As described earlier, the focus of this two-phase evaluation was on the organisationa and
inter-organisational environmental management practices and not on environmental
impacts as such. The first phase focused on the procedures and approaches within the
individual organisations, and the second phase reviewed the performance of the EMS at the
level of administrative sector as a whole. Specific attention was paid to how the MTC
steers environmental management of the organisations, and how the organisations’ own
environmental goas are taken into account in the Ministry’s planning and decision-
making.

The evaluation of the EMSswas carried out in several stages (see Figure 4.1). These stages
can be grouped into design, data collection, analysis and reporting phases. As the
evaluation proceeded, the degree of interaction between the evauation team and the
organisations representatives increased, whereby conclusions and recommendations were
validated.

1. Design. In the first phase, the evaluation questions were specified, with the
Steering Group and the evaluation team further defining the evaluation themes and
the specific questions included in the themes (see Appendix 1). An electronic
survey common for al the organisations was designed on the basis of these themes
and questions.

2. Data collection. Data was collected using three methods. reviewing relevant
documents; an electronic survey targeted at the personnel of the organisations,; and
working seminars and workshops held between the evaluation team and the
organisations. The seminars had two purposes — firstly, the evaluation team had the
opportunity to verify the observations made in the course of the evaluation process,
and secondly, to increase awareness of environmental issues within the
organisations.

3. Analysis. The findings, conclusions and recommendations were formulated
through a collective interpretation process in which the entire evaluation team
participated. The structure of the process was hierarchical: the conclusions and
recommendations at the level of the whole administrative sector were based on
findings at the organisational level.

4. Reporting. The evaluation had two types of outputs: organisation-specific reports
and a synthesis report based on individua reports. The individual organisational
reports have a common structure following the ten evaluation themes.
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[ Specifying the evaluation mission, January-February 2004 J

A

[ Formulating the evaluation criteria, February 2004 I

A

/

Agencies and state companies under the Ministry of Transport and Communications \

7 8 9 10 11 12

Document analysis
February-March 2004

Internet survey Workshops
March 2004 April-May 2004

\J

/ /
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May 2004

[ Organisation-specific findings, conclusions and recommendations 1

A 4
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Organisational reports

~

June 2004
1 2 3 4 5 6
7 8 9 10 11 12

/

A

Synthesis conclusions and recommendations
on the level of Transport and
Communications administration, May 2004

A

Synthesis report for the Ministry
of Transport and Communications,
June-July 2004

Figure4.1. The evaluation process

In the first phase of the evauation, each organisation provided a wide collection of
documents relevant to environmental management to the evaluation team for preliminary
anaysis. After this documentary review, a survey was carried out via the Internet. The
target groups and mailing lists for this were defined by each organisation. 433 out of 730
persons responded to the survey. The number of target groups and respondents are
presented in Table 4.2. It can be noted that al the organisational levels, from the top
management down to operational units, were represented in the responses.
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Table4.2. Target groups and number of respondentsin the Internet survey

Organisation Sent to Responded Responserate
Finnish Vehicle Administration 39 31 79%
Finnair Group 50 30 60 %
Finnish Meteorological Institute 69 30 43 %
Finnish Civil Aviation Administration 60 36 60 %
Ministry of Transport and Communications 35 19 54 %
Finnish Maritime Administration 30Y 17 57 %
Finnish Institute of Marine Research 409 32 80 %
Finnish Rail Administration 50 21 2%
Finland Post Corporation 98 48 49%
Finnish Road Administration 108 67 62 %
Finnish Road Enterprise 83 55 66 %
VR Group 71 47 66 %
Total 733 433 59 %

1) Based on an estimation

The questionnaire-based survey measured severa aspects of environmental management
using a five-point scale. The scaling enabled comparisons between organisations and
between different areas of environmental management. However, it should be noted that
the purpose of the evaluation exercise was not to rank the performance of the
organisations. The nature and scale of activities vary considerably between organisations
(See Chapter 2). These differences make explicit benchmarking irrelevant. However, the
scaling provided the possibility to comparatively refer to organisations with similar
structures and activities. The aim was to identify needs for further improvement rather than
to hold organisations accountable.

In the third stage, the survey findings were discussed in interactive workshops. Overall,
some 100 persons attended the 17 workshops arranged. One or two workshops - lasting
between two hours and a full day and lead by two evauators - were held in each
organisation. Here the survey results were used as a starting point for general discussion
regarding the state of development of environmental management within the organisation,
followed by identification of potentia needs for further development, both at the
organisational and MTC administrative sector level.

Three larger meetings were held before the organi sational workshops, where the evaluation
team presented the preliminary findings from the documentary review and Internet survey
to the Support group. These meetings were also used to jointly plan the workshops.
Towards the end of the evauation, two larger meetings were held, where the Steering
Group and Support Group met to discuss the results relating to the EMS of the
administrative sector as awhole.

The analytic assessment tool, the PDCA approach — Plan, Do, Check, Act —was used. This
approach, widely used in quality management, served as a general method for identifying
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the level of development of the EMSs and their constituting parts. The first stage (Plan)
refers to a planned approach for managing the issue is agreed. The second stage (Do)
indicates a stage where the plan has been deployed and integrated into other processes. The
third level of development (Check) is reached when the performance of the approach has
been critically assessed. The most mature level of management (Act) is when corrective
and improving measures based on the outcome of the critical assessment have been made.
The last phase of the PDCA cycle should then lead to the next round of planning, doing,
checking and acting, thus providing a framework for continuous improvement.

Some other general principles were also adopted to guide the design and implementation of
the evaluation process, namely: future orientation, user focus, multi-perspective
measurement and context sensitivity.

* Future orientation refers to a goal to produce practical recommendations on how
to improve environmenta management in the MTC administrative sector.
Emphasis was given to formulating suggestions, which could guide improvement
efforts of the organisations as well as in the preparation of the next environmental
programme.

* User focus is a starting point for the whole evaluation process. A careful
identification of the evaluation target and a close collaboration with organisations
under assessment were manifestations of this principle.

* Multi-per spective measur ement means taking various stakeholders’' interests and
viewpoints into account and conducting the assessment through severa parallel
evaluation methods (documentary analysis, interviews, survey, and workshops).
The aim is to ensure a rich and versatile picture of the environmental management
systems.

» Context sensitivity means judging the performance of each organisation in relation
to its operationa environment and activities. Having several types of organisations
requires different standards and benchmarks, since the steering mechanisms and
constraints for action vary considerably.
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5. Summary of evaluation results

5.1 The status of the EM S within each evaluated organisation

The different development phases of the EM Ss

In the organisations within the MTC administrative sector, the active environmental work
started at different times. The first organisations to start developing an EMS were the
MTC, VR Group, and the Finnish Road Administration in the early 1990's (the road
administration organisations have gone through several reforms since the beginning of
1990's and is nowadays split into the Finnish Road Administration and the Finnish Road
Enterprise). Approximately at the same time, EMS work was started in Finnair Group, the
Finnish Civil Aviation Administration and the Finland Post Corporation. At the end of the
1990's, work also started in the Finnish Meteorological Institute and the Finnish Rall
Administration. The last organisations within the sector to start developing an EMS were
the Finnish Vehicle Administration, the Finnish Maritime Administration and the Finnish
Institute of Marine Research, where the work only started in the 21st century. One of the
observations made is that those organisations where the work started in the early 1990's
are now in a relatively advanced level. The ‘best’ organisations are characterised by a
systematic approach, commitment by senior management and incorporation of
‘environmental thinking' into all aspects and operations of the organisation. This
development has taken along time and is not a change that can take place overnight.

The maturity of the organisations EMSs within the MTC sector can be evaluated
according to the Plan, Act, Do, Check model as described in Chapter 4. Table 5.1 depicts
the stages of maturity of the organisations' EM Ss according to this model.

Table5.1. The maturity stages of the organisations' EM Ss according to the plan, act, do
and check model

PLAN PLAN and ACT PLAN, ACT and DO PLAN, ACT, DO and PLAN, ACT, DO and
CHECK CHECK throughout the
organisations operations

[

L
Finnish Meteorological | Finnish Vehicle Finnish Maritime Finnair Group Finnish Road Enterprise
Institute Administration Administration .
MinTC VR Group
Finnish Institute of Finnish Rail . o L
Marine Research Administration Finland Post Finnish Civil Aviation

Corporation Administration

Finnish Road
Administration
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The level of environmental work is most modest in the research ingtitutes, where a
systematic EMS has not yet been adopted (Plan). However, these ingtitutes perform
significant environmental work by producing information and knowledge about the
environment for al the bodies within the sector, but as yet no systematic EMS has been
adopted by the research institutes. In one organisation, an EMS has gone through the
planning stage and its implementation is starting (Plan, Act). Two of the organisations are
currently implementing recently planned EMSs (Plan, Act, Do), but a systematic approach
to evaluation and improvement is till lacking.  Four of the organisations have aready
advanced to a stage where the EMS is evaluated and systematically improved on (Plan, Act
Do and Check). Three of the organisations have already progressed to a point where
evauation and improvement is done at al levels of the organisation, backed by a senior
management commitment.

It isto be noted that quite extensive changes in the organisation and structure of the bodies
within the MTC sector have taken place during the last decade. Organisations have been
divided into separate bodies and incorporated, and the responsibilities and obligations have
been clarified and separated. As a consequence, the new corporations have partially had to
rebuild their environmental and other management systems. This has lead to some
reduction in the pace of developing the EMS. On the other hand, the changes have
necessitated active development work, which may also have facilitated the process of
developing the EMS. It should aso be noted that organisational changes in the future
would equally affect the situation. Effective transfer of knowledge and information during
organisational changes, both within the sector and beyond, is therefore of considerable
value to the continuous development and upkeep of the EMSs. Particularly, the EMS of
the administrative sector as awhole should be prepared for organisational changes.

M anaging environmental issues

Management of environmental issues can be done through an EMS that is independent
from the organisation’s other management systems. Alternatively, the EMS can be
integrated with the genera management system. Of the evaluated organisations, two
(Finnair Group and the MTC) represent the first aternative, and one (the Finnish Road
Enterprise) the latter. Four of the organisations are currently at a transition phase, where
the EMS is in process of being integrated with the generad management system (the
Finnish Civil Aviation Administration, Finland Postal Corporation, the Finnish Road
Administration and VR Group). Thisis depicted in Table 5.2.



22

Table 5.2. Management approach for environmenta issues within the MTC administrative
sector

Environmental issues | Environmental issues Environmental issues Environmental issues Environmental
are not managed managed in planning managed through are partially integrated | management is
stage separate management | into general integrated into general
system management system management
>
Finnish Institute of Finnish Vehicle Finnair Group Finnish Civil Aviation Finnish Road Enterprise
Marine Research Administration i Administration
MinTC
Finnish Meteorological Finland Post
Institute Corporation
Finnish Rail Finnish Road
Administration Administration
Finnish Maritime VR Group
Administration

The management of environmental issues within an organisation is closely linked to how
these issues are defined for the different organisational levels in the systematic EMS.
Consequently, where no systematic EMS is in place, or the EMS is only partialy in
operation, the management of environmental issues is often deficient. The link between
the maturity of the EMS (Table 5.1) and the management of environmental issues (Table
5.2.) can be clearly seen when comparing the two tables — in both, the same organisations
are situated at the extreme ends.

The degree of maturity in managing environmental issues is also linked to the maturity of
the general management system. In general, management of environmental issues cannot
be developed totaly separately from developing the general management system. This
evauation did not look at the general management system development, but it is clear that
EMS work proceeds best in an organisation where the genera management system also
continuously undergoes development.

5.2 The status of the MTC administrative sector’ s overarching EMS

The environmenta programme of the administrative sector had an ambitious aim to build
an overarching EMS for the administrative sector. When looking at the administrative
sector as an entity, the overarching EMS work has clearly progressed from the planning
stage towards implementation and actua measures, although the process is not yet
complete. In particular, the monitoring mechanisms of the overarching EMS are till
deficient. However, initial signs of developing the monitoring mechanisms already exists
— of which this, internationally quite unique evaluation project, is an example - indicative
of the progressiveness of the MTC administrative sector's EMS work. However, a clear
deficiency of the administrative sector’'s overarching EMS is the lack of management
review. The ambitious aim of creating an overarching, sectoral EM S instead of merely an
environmental programme has thus not been fully achieved. The overall result is more in
line with a traditional administrative policy programme, where the roles of feedback
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mechanisms and corrective actions are still rather small. The sector’s overarching EMS
work has been summarised following the areas defined in the SO 14001 standard in Table

5.3 below.

Table5.3. A summary of the administrative sector’s overarching EMS work.

Area

Evaluation

Environmental
policy

Environmental policy and definition of aims and objectives has been well covered
in documents describing the administrative sector's EMS. However, it should be
noted that the link between each organisation’s own aims and objectives and those
of the entire administrative sector’s aims and objectivesis still somewhat unclear.

Planning

The planning of the EMS has been well covered in the documents describing the
whole administrative sector, and the different organisations within the
administrative sector have actively participated in this process.

Implementation of
the system and its
actions

Guidance for the implementation of the EMS is included in the strategy document,
but the operationalisation of the program has been only partialy completed. The
responsibilities have been defined, but the feedback mechanisms for the
implementation of the actions have, in part, been ignored. In addition, clarification
of the different organisations’ roles is required. A strong point is the information
exchange between the administrative sector’ s organisations.

Monitoring and
corrective actions

Monitoring is deficient. The evaluation described in this synthesis report partially
remedies this deficiency — however, it is neither continuous nor undertaken by the
relevant organisations themselves for the entire administrative sector’'s EMS. No
corrective actions of the unifying EMS for the entire administrative sector have
been undertaken.

Management
review

An essential part of an EMS is regular management review of the system. Thisis
almost completely lacking from the administrative sector’s unifying EMS. It is the
responsibility of the entire administrative sector’'s environmental networks to
produce the required monitoring and review data. Based on this data, the
administrative sector’s organisations’ general directors, or at least the management
of the Ministry, can evaluate how the aims and objectives of the EMS and the
environmental impacts have been reached.

From the evaluation of the individual organisations environmental work, a generd
conclusion drawn is that, when considering the administrative sector as an entity, an
environmental strategy that covers the entire traffic system is needed and the work towards
acommon EMS should continue. It can also be concluded that the MTC - the organisation
that has both overal responsibility and controls the funding - has a central role to play in
leading and coordinating thiswork. To achieve an overarching EM S for the sector, equally
important components of the development work are:

* The commitment by each organisation to the system;
* A clear division of responsibility throughout the administrative sector; and
» Themonitoring of how objectives are achieved.
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However, it should be noted that the whole administrative sector’s overal EMS aso in the
future will consist of the twelve organisations own, separate systems. These systems
contain the organisation’s interpretation of the MTC environmental programme. The
organisations cannot, nor would it be meaningful to try to, be forced to conform to the
same model. Instead, the differences between the organisations and the subsequent
divergences between their specific EMS's should be regarded as enriching the overall
work.

When looking at the administrative sector’s EMS as a unity, three different subject entities
can be recognised. The conclusions related to each of these are analysed separately.

1. Acknowledging the differences between the administrative sector’ s organisations as
part of the administrative sector’s overarching EMS;

2. Internal information exchange within the administrative sector’s overarching EMS;
and

3. Resourcing for managing the entire administrative sector’ s environmental issues.
Acknowledging differences between the administrative sector’s organisations

The organisations within the administrative sector differ with respect to both how
environmental impacts are occurred and the steering mechanisms employed by the
Ministry. Therefore, the importance and interpretation of the overarching environmental
programme and EMS of the administrative sector varies according to the organisation's
operations. On average, the ability of the administrative sector’s organisations to visualize
the complete chains of events leading to environmental impact is only partially developed.
This is particularly noticeable in organisations where operations are far upstream from the
direct environmental impacts. Particularly, the evaluated research institutions had
difficulties to define the organisation’s own EMS. Grasping the importance of their own
work as a part of the administrative sector’'s overarching EMS appears even more
problematic. The same problem is aso evident in the agencies and government
departments where the operations have no direct environmental impacts related to the
traffic system, but any effect is only realised indirectly through guidance and monitoring
actions. This is illustrated by the questionnaire results, where average responses to the
statement “Management of environmental issues within our organisations forms a clear
entity”, showed clear differences when classed according to the type of the organisation, as
shown in Figure5.1.
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Management of environmental issues within our organisation
forms a clear entity

1 = totally disagree
7 7 = totally agree
Unincorporated
6 State Enterprises _ Ministry |
Government Companies

5 +— Departments

Research
4 Institutes
3
2
1 T «

Figure5.1. Average view of each organisation’s management of environmental issues as a
whole, classed by type of organisation

When looking for ways to improve the situation, it should be born in mind that the basis of
the overarching EMS for the administrative sector is the environmental work done by each
of the organisations. In the first instance, the organisations must develop their own
environmental work and grasp the importance of their own operations in relation to the
environment. However, it should be noted that this work should continuously be viewed
from the perspective of the administrative sector’s overarching environmental work and
EMS. In some of the organisations, a systematic approach to environmental work is only
just beginning to be implemented. This is a highly relevant time to include the wider
perspective of the chain of events leading to environmental impacts in the planning
processes. In the case of organisational changes taking place in the near future, an
important issue will be to clarify the positioning of the organisations within the
administrative sector’s overarching EMS. It is essential to include senior management in
the work and to regard environmental issues as strategically important. An equally
important issue is for the entire personnel to participate in the environmental work and to
increase environmental awareness.

One of the issues, evident in many of the evaluated organisations, arise when the
organisation does not have significant direct environmental impacts from its own
operations that are linked to the traffic system. Any direct environmental impacts from
operations were related to energy consumption and general office waste generation and
recycling issues. It was unclear to the organisations, whether these issues should be
included in the organisations own environmental work, and whether these issues should
be incorporated into the administrative sector’s overarching EMS. Compared with the
impacts generated by the whole traffic system (infrastructure and traffic flow), these
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impacts are insignificant. However, including the environmental impacts arising from
office work has a significant role in engaging the entire personnel in the environmental
work.

In order to facilitate the organisations perception of their own environmental work, the
Ministry’s environmental programme should more clearly support the clarification of
different roles. One of the identified deficiencies was that the administrative sector’s
environmental programme and EMS do not sufficiently reflect the variation between the
different organisations environmental impacts. The programme clearly defines the
responsibilities with respect to different objectives, but does not reflect the fact that the
organisations have very different operational prerequisites and methodologies for
achieving the objectives.

Another identified deficiency is that the overarching EMS is not sufficiently clearly linked
to the MTC’s other strategic target setting and steering systems.  Such linkages would
facilitate the organisations perception of their own role in the administrative sector’s
overarching EMS. It should also be noted that those organisations that least clearly could
visualise their own role in the overarching EMS are within the Ministry’s budgetary
control.

I nfor mation exchange within the administrative sector’sEM S

On of the greatest strengths of the administrative sector’s overarching EMS is the
facilitation of information exchange. Although documented and consolidated information
has a central role to play in this, the main mechanisms for disseminating, exchanging and
actively communicating information within the administrative sector’s overarching EMS
are the networks in which the organisation’s environmental management participates (see
descriptions of the networks in Chapter 3). These networks strengthen and facilitate long-
term, often informal and established personal contacts. The conclusion is that information
travels well within these networks. However, the information the participants of these
networks have often remains within the network. Wider information dissemination and
exchange could be improved to benefit the organisations. In part, the role of these
networks should also be more clearly defined. Overall, information exchange within the
entire administrative sector is still occasional, incomplete and too much a responsibility of
the environmental managers. On the other hand, it is clearly quite natural that the main
responsibility for information exchange should rest with the environmental managers. The
importance of the networks as information sources is largely dependent on the maturity
stage of the organisation, and is especially valuable at the stage when an organisation is
just starting its environmental work.

Contextually, the evaluation identified two areas where the improvement of information
exchangeis seen as especially important.

1. The MTC has a significant role to play in centraly collating information,
particularly in foresight activities, for example in the area of forthcoming
legidative changes. Such future changes effect all the concerned organisations.
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Therefore, it is constructive to jointly discuss these. It is also well founded to use
the Ministry’s resources to monitor development in legislation, both at the national
and international level. Equally, the Ministry’s resources should be utilised in
research activities that support foresight activities in areas common to all the
concerned organisations.

2. More effort should be put into propagation of best practices between the
organisations. There are considerable differences between the development stages
of the EMS work of the organisations, and the experience of organisations at a
more mature development level should be better utilised to aid the work in those
organisations at a less developed stage. In particular, the exchange of information
and best practices should be enhanced, as some of the administrative sector’s
organisations will undergo reorganizations in the near future. The existence of
good models enhances and accelerates the building of an EMS in new
organisations. The Environment Handbook - published at the time of the start of
this evaluation - has partially addressed this issue and is seen as a step towards
improvement.

The organisations perceive the feedback mechanisms of the administrative sector’s
overarching EM S towards the Ministry as deficient. The deficiency is not so much related
to information collection about each organisations environmental impact and the impacts
of the whole traffic system, but the collection and dissemination of feedback information
about the actions and methods of the overarching EMS. This type of information is
processed in the environmental managers’ networks. However, clearer instructions are
required with respect to the collection of the relevant information and the feedback
mechanisms towards the Ministry.

One of the observations made during the evaluation was that, in order for the
administrative sector’s overarching EMS work to be successful, the senior management of
each organisation must be committed and supportive of the work. Accordingly,
information exchange between the top management of the different organisations was
identified as critical, and this area should be further devel oped.

Resour ce allocation for managing the administrative sector’s environmental issues

Large expectations and heavy responsibilities have been placed on the environmenta
managers, both in the MTC and the other organisations, with regard to the development of
the administrative sector’s overarching EMS and the related information exchange. The
development of the overarching EMS will, however, aways be in second place after the
development of own organisation’s actions. Thus development of the entire administrative
sector’ s information exchange is not the highest priority. Thisislargely aresourcing issue.
Each organisation’s own environmental work and the alocated resourcing are, in general,
perceived as being adequate for performing the organisation’s own, necessary work.
However, scant resources are directly allocated to work that aims to develop the entire
administrative sector’s joint environmental work, such as effective spreading of best
practice experiences. In general, the resources are seen as inadeguate both by those directly
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responsible for the management of environmental issues and by operative personnel. This
is illustrated in Figure 5.2, where the break point between agreeing and disagreeing with
the adequacy of resource allocation is 4.

Resource allocation for environmental work is adequate
in relation to set targets

1 = totally disagree
6 7 = totally agree

Senior Middle
5 +— Management — management

Other expert

Environmental Operational
4 expert  — ——  level
3
2
1 ,

Figure5.2. Average responses related to the adequacy of resource allocation for
environmental work, grouped by the participants’ job function.

The resourcing of the MTC’s own environmental work, when considering the many tasks
related to enhancing information exchange processes, was identified as a specific
bottleneck. In organisation-specific evaluation of the MTC's EMS, resourcing for
environmental work was not seen as a burning issue. However, when viewed in relation to
the wider role the MTC has in the administrative sector’ s overarching environmental work,
the lack of sufficient resourcing is evident. For example, the MTC should be able to
support the other organisations to develop their own environmental work. When
considering the resourcing of the MTC environmental work, the Ministry should therefore
carefully evaluate whether the Ministry’s environmental work is seen as being targeted
towards the own organisation or towards the administrative sector as an entity. This
decision should act as the basis upon which resourcing decisions are made, and it should be
clearly communicated to all organisations within the administrative sector.

5.3 Recommendations

The main recommendations for developing the administrative sector's overarching
environmenta work are presented in this section. Concisaly, these can be summarised as:
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» Strengthening environmental strategy through further co-operation;

» Taking better account of the different roles of the various organisations;

» Making effective use of the best practices developed in different organisations and
transferring them to the others,

» Developing systematic monitoring and evaluation activities,

» Clarifying what top management commitment involves and how managers review
environmenta action (management audits); and

» Providing sufficient resources for environmental action, particularly within the
Ministry for facilitating information exchange, co-ordination and networking.

The administrative sector’s overarching EMS must be viewed as a virtual system, which is
based on the networking activities and cooperation between all the organisations within the
administrative sector. Such a system contains all the areas of a conventional EMS, but the
implementation of the system is based on existing, organisation specific systems and the
utilisation of the information produced by these, taking into account the differences in
steering mechanisms. In developing the administrative sector’s overarching EMS, the
existing system’'s identified strengths — information exchange through networking
activities and longstanding joint environmental work — should be utilised. When
developing the administrative sector’s overarching EMS, the aim is not to build a separate
system, but to strengthen the existing structure in a meaningful way. The existing steering
mechanisms form the framework for building an overarching EMS for the administrative
sector. The main development recommendations are summarised in the following ten
points:

1. In order to achieve the national and international targets set for the entire traffic
system, the administrative sector needs an environmental strategy that covers the
entire traffic system. The MTC is the only organisation with overall responsibility
of the traffic system and all traffic modes, and consequently has a centra role to
play. The allocation of public resources between different modes of transport is one
of the MTC responsibilities. There is a clear requirement for environmental work
that covers the entire sector and its activities. The consistent and logical
coordination of this work by the Ministry is a clear strength of the overarching
EMS work undertaken by the administrative sector. The MTC should continue
this work and, in close cooperation with the governmental departments,
agencies, corporations and state owned companies of the sector, coordinate the
building of an overarching environmental strategy for the administrative
sector.

2. The administrative sector’s ability to percelve the chain of events leading to
environmental impacts is somewhat deficient and underdeveloped. Each of the
organisation’s role as part of the entire traffic system and its environmental impacts
should be clarified. When building a new overarching environmental strategy,
mor e emphasis should be placed on clarifying the differ ences between theroles
of the various organisations. Equally, each organisation should clearly
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comprehend the importance of its own environmental work as a part of the
sectoral entity. In particular, forthcoming changes in organisations and steering
mechanisms and the changes these will have on the division of responsibility of
environmental issues should be pre-emptively taken into account.

. There is not a separate EMS for the administrative sector as an entity, but this
overarching EMS consists of the concerned organisations' own systems, where the
MTC ams have been taken into account. Organisations cannot be forced into the
same mould, nor would this be constructive. The differences between the
organisational systems form arichness that should be utilised so that:

» Each organisation has a clear perception of their role in minimising the
environmental impacts of the entire traffic system;

* Information is effectively shared between the organisations,

* The overarching EMS for the administrative sector is developed through
cooperation; and

» Best practices are effectively transferred between organisations.

A particular strength of the current work has been the effective information
exchange and a working cooperation between the different organisations. The
identified development actions for the above-mentioned points in particular
addressthe clarification of the different organisations' rolesand mor e effective
recognition and transfer of best practices.

. The administrative sector’s environmental programme has during the last five years
developed from a single programme towards an overarching EMS for the
administrative sector. In addition to the common environmental programme, the
overarching EMS now also addresses planning, implementing, monitoring and
review activities. This course of progression is commendable. Within the
organisations of the administrative sector, the need for a common, systematic
environmental management system work, larger than the single environmenta
programme is well recognised. At the same time it should be acknowledged that
this increases the demand on developing the administrative sector’s overarching
EMS, requiring work both by the Ministry and the individual organisations. In the
development of the overarching EMS, each organisation’s own environmental work
should be utilised and the operative framework set by the different steering
mechanisms for the sector’s organisations must be recognised. The overarching
EMS for the administrative sector should not be developed as a separate system,
but should be regarded as one part of the entity that is formed by the environmental
work done by al the concerned organisations. The current EM S covers the areas of
environmenta policy, planning and implementation. In order to develop the
administrative sector’s overarching EMS work, the primary development
requirements for the future are enhancement of monitoring and management
review activities.
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5. Despite the differences in how environmental matters are managed, each
organisation must ensure management commitment and the incorporation of
management of environmental issues as a critical factor affecting performance and
competitiveness. The organisations where integration of environmental issues has
most successfully been done have benefited from regular management
participation, a clear division of responsibilities and coordination of activities.
However, in the overall MTC strategy, the administrative sector’s organisations
have not been alocated responsibilities with respect to environmental issues a a
sufficiently senior management level. The top management of the Ministry and
the administrative sector’s organisations should jointly develop a clear
under standing of how environmental issues should be taken into account in
the organisation’s actions. Regular management review should be
incor porated into the administrative sector’s EM S work. Management review
in this context does not mean either ponderous reporting or planning of new,
complex procedures. The objective is for the top management to regularly
participate in strategic level thinking processes, where the administrative sector’s
overarching EMS work is discussed and strategies formed, committing to jointly
develop the administrative sector’s common EMS work by utilising the information
produced by each organisation’s own EMS. In practice, the management review
activities could be enhanced, for example in conjunction with reviewing and
reporting the organisation’s results. Other examples are environment specific
‘management environment days or ‘management environment reviews, each
focusing on either different types of organisations, different transport modes or
specific environmental themes.

6. The environmental work done by the administrative sector is largely focused on
ecological environmental impacts (noise, air quality, greenhouse emissions,
discharges to water, use of natural resources and space, waste, and biodiversity).
The most essential environmental issues have been identified and work has
concentrated on the management and mitigation of these. The concept of the EMS
could also be widened to encompass other issues, such as safety, health, society,
and issues related to people’'s mobility and corporate responsibility. In many
organisations, environmental concepts have already been extended in this way. In
each of the administrative sector’'s organisation, the framework defining
environmental work should be continuously monitored and redefined as part of the
functioning EMS work. However, in the next stages, the administrative sector’s
over ar ching environmental strategy and related actions should primarily focus
purely on environmental issues. It is not considered necessary to enlarge the
strategy to encompass the three pillars of sustainable development (economic,
environmental, social) into an enveloping ‘ sustainable development strategy’. The
framework for the joint strategy should focus on those issues that have a clear link
to the environment in order to ensure that clarity, logic and comprehensibility is
maintained. Some of the organisations still have difficulties in perceiving their own
role with respect to environmental impacts. However, discussions about such
closely related wider issues should definitely be held between the
administrative sector’s organisations. In addition, disseminating information and
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coordinating the overarching EMS with other administrative sectors and with
national and international programmes and policiesis first and foremost seen as the
Ministry’s responsibility.

. One of the strengths of the administrative sector’s overarching EMS work has been
the exchange of information, in particular between each organisation's
environmental managers. The mainstay of the administrative sector’'s EMS will
also in the future be effective information exchange through networks. The
recommendations for development presented in the evaluation largely focus on
further strengthening the coordination and information exchange. These are
addressed both between the different levels within the organisations (top
management review, strengthening of monitoring activities) and nationally with
other administrative sectors (the position of the MTC environmental programme in
relation to other programmes) and internationally, both through monitoring changes
on the operationa envelope and through developing international networks and
information exchange. The current level of resources alocated by the Ministry to
work on the administrative sector’s overarching EMS will become a bottleneck
towards development. The systemic work is based on openness and sharing of
information that requires both the maintenance of each organisation’s own
work and a true commitment to the development work. In order to develop
the administrative sector’s overarching EMS, the Ministry must therefore
allocate sufficient resour ces to strengthen the required information exchange,
coor dination and networ king activities.

. Achieving environmental objectives is hampered by the steering mechanisms
insufficiency in addressing the organisations' differences. The organisations within
the Ministry’ s budgetary control should be expected to achieve the objectives set by
the Ministry and include environmental issues into the general target setting for the
organisation. The organisations within budgetary control in part expressed a wish
for clearer guidance from the Ministry in relation to environmental issues. The
Ministry should strengthen the addressing of environmental issues as part of the
discussions related to common work and objectives with the state owned
corporations and the unincorporated state enterprises. The administrative sector’s
environmental programme and EMS should better reflect the different
steering mechanisms for each of the organisations. The Ministry should make
a clear distinction between state owned organisations and those within
budgetary control when providing guidance in environmental issues and,
accor dingly, more clearly define the responsibilities.

. The administrative sector’ s avail able steering mechanisms - especially those for the
government departments and agencies under budgetary control - do not feed the
administrative sector’s environmenta objectives forward from the Ministry to the
organisation. Neither do they provide a channdel for forwarding these to
subcontractors and other contractual partners. The objectives related to the
management of environmental issues and the monitoring of these should be taken
into account when developing the Ministry’s and the administrative sector’s
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organisations budgetary control mechanisms. In particular, the environmental
objectives and monitoring of these should be taken into account when
developing the budgetary control mechanisms for the Ministry and the
or ganisations concer ned.

10. Contractua steering mechanisms will become more important and the importances
of these have so far been ignored in the administrative sector’'s EMS work. The role
of these mechanisms should be clarified with respect to the objectives set by the
environmental programme. Areas where environmental issues can be better taken
into consideration by developing the relevant operations should be identified. The
development of recommendations for contractual issue should be further
developed as a joint exercise by the administrative sector’s organisations.
However, due to the competition legidation, those organisations that compete in a

market economy are most unlikely to be able to participate too closely in such
discussions.



6. Lessons learnt — follow-up actions and key factors for
successful evaluation

6.1 Use of the evaluation results

The results from the evaluation have been utilised both within each organisation and in
planning the next environmental programme. According to the evauation, the greatest
strength of the administrative sector’s joint EMS is the long-term cooperation and working
information exchange between the organisations in environmental issues. Monitoring,
evaluation and management review were identified as the primary areas to be strengthened.
In the overarching, sectoral EMS, the evaluation concluded that the organisations different
roles should be better taken into account, and that management of environmental issues
should be developed as part of the different steering mechanisms for the organisations.

The recommendations for developing the policy programme and changes in the traffic
sector have been taken into account in the preparation of the MTC third environmental
programme. During the autumn 2004, after the completion of the evaluation, the results
were discussed in a meeting with the chief executive officers (CEO) from each
organisation. There was a common commitment to take some of the evaluation
recommendations forward. In particular, during the drafting stage of the new
environmental programme, the CEOs familiarised themselves with the draft and the
responsibilities were allocated and development areas identified for each organisation. At
the same time, they agreed how the programme will be monitored and which indicators to
use for monitoring. Furthermore, the CEOs agreed to jointly evaluate the implementation
of the new programme both at midterm and at the end of the programme.

In genera, the independent views expressed by the external evaluators were valued.
Anders Jansson, the Finnish Road Administration’s research and development co-
ordinator, summarised the added-value of the evaluation and the further steps as follows:
“With some exaggeration, one could say that if the starting point fairly long ago was an
all-encompassing program of 'making it good for everyone' linked to a rather diffuse view
of who was expected to actually do it, we are now moving towards a very much clearer,
but at the same time somewhat narrower, focus with a better grip on who will really do
what — top management included.”

As guidelines for parties planning similar extensive environmental management work
covering several organisations, one can conclude with some general encouragements and
requirements:

* Building an EMS covering an administrative sector is time consuming, but long
term commitment to the work is essential to ensure that the work of different actors
can be brought together into a functioning, realistic entity and that the undertaken
environmenta work is efficiently done;



35

e The elements of an EMS can be adopted for very different organisations.
Organisatorial differences are not a hindrance to systematic, joint environmental
work;

* When building the EMS, the type of organisation, its environmental impacts and
applicable steering mechanisms should be taken into account and incorporate the
management of environmenta issues as much as possible into existing management
systems within each organisation;

* Management commitment and support for the environmental work is of prime
importance;

* Monitoring and feed-back mechanisms allow targeted development; and

* The foundation is built on well functioning cooperative networks that support
information exchange and allow environmental issues to be considered from many
angles and viewpoints.

6.2 Key factors for succesful evalution

In order to successfully produce results that are of practical relevance for the organisations
involved, the following elements of the evaluation can be recognised as critical.

* The commitment of all the involved 12 organisations towards the evaluation was at
an exceptionaly high level. This commitment is seen as the most critical factor
contributing to the success, as not only is it required to produce results, but these
must also be positively received. The involvement of al the organisations also
made it possible to draw general conclusions covering the whole administrative
sector. The high commitment seen can partly be traced to the longstanding co-
operative culture and existing networks within the administrative sector. However,
equally critical was that the organisations themselves participated in the planning of
the evaluation and that the evaluation included individua evaluations of each
organisation. These individual evaluations were separately ordered by each
organisation, thus making it possible to treat the results with confidentiality. The
actual costs of the evaluation were partly met by the organisations - this increased
the level of commitment, mainly due to the desire to get value for the money.

* The planning process of designing the evaluation was comprehensive. The
relatively long duration of the planning phase made it possible for each party to
express their opinions and provided opportunities to revise plans. The use of
externa consultants, both during the planning and to evaluate the tenders, increased
the quality of the evaluation plans. The resulting tendering documents were very
specific and provided both clear guidance and an efficient start for the evaluation.

» Adequate resources were provided for the evaluation. The planning phase was
allocated some resources, and the actual evaluation budget was sufficiently large to
allow thorough consideration and work steps. Overdl, the evauators used
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approximately 12 man months for the work. In addition, the Steering Group work -
in particular the work of the liaison persons in each organisation - and the
participation by the organisations’ representatives in different workshops consumed
a considerable amount of resources.

The management structure for the evaluation was efficient albeit somewhat
elaborated. The Steering Group had a clear vision of the role of the evaluation and
supported the work effectively. The professional project management had frequent
feedback meetings - with the Steering Group, with each organisation involved, and
internally within the evaluation team - ensuring that the work was completed in
time and within budget.

Methodologically, the use of interactive, participatory evaluation methods was the
right choice. The large number of workshops and discussions held ensured that the
evaluators formed a correct understanding of the organisation’ s situation, objectives
and capabilities. The use of workshops aso enabled the results of the evaluation to
be discussed and development actions planned together before the final reports
came out, which increased the commitment.
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Appendix. Evaluation themes and the specific evaluation
guestionsrelated to the themes

THEME 1: Presentation of environmental issuesin strategies and policy documents

11 Are environmental issues identified in the policy guidelines and policy goals? Are the objectives
clearly defined? What are they?

12 Are environmental issues identified as strategic issues, important for the overall success of the
organisation (e.g. as a part of organisation’s values)?

13 Are environmental goals of various strategies, priorities and programmes coherent?

14 Are environmenta goalsin balance with the organisation’s other programmes and strategic goal s?

15 Are environmenta goals clearly defined both for short and long time spans?

16 Are there specific inputs and resources for accomplishing the set objectives?

17 How do the managers show their commitment in environmental management?

THEME 2: Definition of the concept of ‘environment’

21 What issues does the concept of ’environment’ include and what themes have been closely linked
with it? (E.g. qudity, safety, health, ethics)

2.2 Does the definition of ’environment’ differ from the way it is defined in the environmenta
programmein the policy sector? If it differs, how?

23 Isthe definition of ’environment’ extensive in operationa terms?

24 Are the definitions in various documents consistent? Where are the possibl e inconsistencies?

25 Do organisations consider it necessary to expand the definition of ‘environment’? What issues

should be included (e.g. corporate social responsibility)? Why?

THEME 3: Impacts on the environment and their identification

31 Is there an established procedure for identifying the ’ environment’ ?

3.2 How are the environmental issues and environmental aspects identified on the level of strategic
planning? What are they?

3.3 Is there a planning procedure for identifying future challenges related to the environment?

THEME 4: Identifying legal obligations regar ding environment

4.1 What role do the legal obligations, internationa treaties etc. play in the organisation's
environmental management?

4.2 How does the organisation make sure that it has up-to-date information on the legisation and its
obligations?

4.3 How does the organisation make sure that the legal requirements are taken into account at various
operationd levels?

THEME 5: Management of environmental issues

51 Are environmental issues present in various management systems and processes?

5.2 Using what kind of process does the organisation define the objectives of environmental systems
and environmental action and how is achievement monitored?

5.3 How do environmental issues (objectives) transfer into operational management?

54 How are environmental issues taken into account in collaboration with partners, suppliers and
customers? (Definition of responsibilities and obligations and their mediation in the whole chain)

55 How does the management of environmental issues by various actors affect the collaboration? Are

common environmental issues identified?



38

THEME 6: Integration of objectives set by the Ministry of Transport and Communications
with organisation’s goals and actions

6.1
6.2

6.3

6.4

6.5

Which of the objectives and themes set out in the environmenta programme is most pertinent?

How do the objectives and themes set out in the environmental programme manifest in
organisation’s strategic objectives and action?

How are organisation’s own viewpoints (regarding the environmental programme) mediated to the
Ministry?

How do the objectives of the environmental programme transfer into operational management (e.g.
information steering, strategic planning, performance management and budget)?

Are there any problems regarding implementation set by the Ministry?

THEME 7: Organisation and resour cing of environmental management

7.1
7.2
7.3
74

How are the environmental tasks and responsibilities defined?

How is management of environmental issues coordinated?

How large resources are reserved for environmental management?

How does the organisation ensure necessary competencies in environmenta matters?

THEME 8: Monitoring of process performance

8.1
8.2

8.3
8.4
8.5
8.6
8.7

How systematically do environmental issues appear in internal reporting?

How does the organisation monitor that environmenta issues are included in management and
objectives?

How are environmental impacts monitored? Does a measurement and reporting system exist?

How is attainment of long-term environmenta goal's assessed?

How are organisational procedures in environmental management monitored?

How is the management informed about environmenta issues?

How are environmental risks assessed? How are defects identified?

THEME 9: Improvement and correction

9.1
9.2

9.3

9.4
9.5

Is there an established approach to correct the errorsin environmental management?

How are internal and external feedback and assessment results taken into account? How are they
utilised?

How is the organisation benchmarked with other organisations nationaly and internationally in
terms of environmental management?

How are experiences from other organisations, including foreign ones, used?

How are results from R& D activities used in the devel opment of environmental management?

THEME 10: Environmental reporting

10.1

10.2
10.3

10.4

How are environmental issues communicated to stakeholders and the public? Are the policy and its
responsibilities defined?

Isinformation easily attainable (e.g. on internet)?

How are environmental monitoring results conveyed to the Ministry of Transport and
Communication?

How are monitoring results utilised in the Ministry of Transport and Communications?



