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AVANT-PROPOS

Les organismes chargés de la gestion des déchets radioactifs sont confrontés à une évolution
contextuelle rapide due aux mutations de la société, comprenant les nouveaux rôles joués à la fois par
les nouvelles technologies de l’information et les médias. Cette évolution intervient au moment même
où certains programmes nationaux passent du stade de la recherche et du développement à celui du
choix et de la mise en œuvre des sites, alors que d’autres ont pour objet d’examiner et de définir la
politique du pays dans le domaine de la gestion des déchets. Comme dans de nombreux secteurs liés à
l’environnement, la demande de participation du public au processus de décision conduit à adopter de
nouvelles démarches à l’égard de l’implication des parties prenantes. Le présent rapport évalue, en les
comparant, les pratiques des agences de gestion des déchets en matière de participation des parties
prenantes au début du 21e siècle.

Le Comité de la gestion des déchets radioactifs (RWMC) de l’AEN a défini la perception et
la confiance du public comme constituant l’un des domaines stratégiques sur lesquels il serait le plus
profitable d’axer les travaux en vue de faire progresser les programmes de gestion des déchets
radioactifs et, en particulier, d’évacuation de ces déchets. Le Comité se propose de promouvoir un
consensus entre ses membres institutionnels et de jeter les bases d’un dialogue plus approfondi entre
toutes les parties intéressées. C’est dans ce contexte que le RWMC a lancé le Forum sur la confiance
des parties prenantes (Forum on Stakeholder Confidence – FSC). Ce Forum est destiné à suivre de
près l’expérience acquise au plan international par ses organisations participantes en matière de
programmes de sensibilisation, à cerner et examiner les questions liées à la confiance des parties
prenantes et à contribuer à instaurer le dialogue à travers les frontières institutionnelles et non
institutionnelles. Le FSC est en activité depuis le mois d’août 2000.

À titre de première étape dans la mise en place du FSC, un questionnaire sur les pratiques et
l’expérience en matière de participation des parties prenantes a été élaboré en 1999 et adressé aux
organisations membres du RWMC. Il s’agissait d’aider le Secrétariat de l’AEN à établir un
programme de travail spécifique et des documents de référence pour le groupe FSC. Une mise à jour
des réponses à ce questionnaire a ensuite été réalisée. Les réponses recueillies reflètent la grande
diversité des expériences dont les pays membres de l’AEN ont fait état et qui, dans certains cas,
couvrent l’été de 2002. Un relevé détaillé des expériences faites par un certain nombre de pays figure
dans le présent rapport.

Les éléments d’information ainsi rassemblés montrent qu’il existe, au sein des agences de
gestion des déchets radioactifs et des autorités réglementaires, un recueil d’expérience reflétant de
nombreuses méthodes et démarches, dont certaines sont plus traditionnelles et d’autres, plus
novatrices. Des données comparatives détaillées, comme celles présentées dans ce rapport, n’ont pas
été rassemblées dans d’autres contextes. Cependant, des évolutions ou événements notables
surviennent à un rythme rapide et les informations communiquées dans la présente enquête ne
constituent, pour chaque répondant, qu’une image instantanée de la situation à un certain moment. Ce
rapport est donc publié en vue de fournir tant au spécialiste qu’au profane une base utile
d’informations détaillées sur les méthodes de dialogue, de consultation et d’information appliquées
aux parties prenantes. Il pourra servir à évaluer l’état des connaissances dans ce domaine ainsi qu’à
offrir une perspective historique lors de l’évaluation des progrès futurs.
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FOREWORD

Institutions involved in radioactive waste management are facing a rapidly evolving
environment stemming from societal changes, including new information technology and new roles
for the media. This is taking place at the same time as some national programmes are moving from
research and development to site selection and implementation, whilst others are reviewing and
defining their policies in the waste management area. As in many environmental areas, a demand for
public participation in decision making leads to a need for new approaches to involving stakeholders.
This report benchmarks stakeholder involvement practices by radioactive waste management
institutions at the start of the 21st century.

The NEA Radioactive Waste Management Committee (RWMC) has identified public
perception and confidence as one of the strategic areas in which progress would be most beneficial
towards further development of radioactive waste management, and particularly disposal programmes.
The Committee intends to promote common understanding amongst its institutional members and
provide bases for enhanced dialogue amongst all interested parties. In this light, the RWMC launched
the Forum on Stakeholder Confidence (FSC). The FSC is meant to keep under review the international
experience of its participating organisations in outreach programmes, to identify and examine
stakeholder confidence issues, and to help prepare the dialogue across institutional and non-
institutional boundaries. The FSC has been in operation since August 2000.

As a first step in setting up the FSC, a questionnaire on stakeholder involvement practice and
experience was developed in 1999 and sent to the RWMC member organisations. The aim was to
assist the NEA Secretariat in preparing a specific work programme and background material for the
FSC group. The questionnaire responses were later updated. The compilation reflects a great variety of
experiences from NEA member countries, in some cases through to the summer of 2002. A detailed
summary of experiences from a number of countries is given.

The collected materials show that there is a wealth of experience in waste management
organisations and regulatory bodies, reflecting many methods and approaches, some more traditional
and others more innovative. Such detailed, comparative information as is presented in this report has
not been collected elsewhere. Important developments or events are taking place quickly, however,
and the information communicated in this survey represents, for each respondent, a snapshot within an
evolving picture. This report is published with the intention of providing to both the practitioner and
the non-specialist a valuable baseline of detailed information on stakeholder dialogue, consultation
and information practices. It can be used to assess the state of the art in the field as well as to provide a
historical perspective when assessing future progress.
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EXECUTIVE SUMMARY

The Radioactive Waste Management Committee (RWMC) has identified public perception
and confidence as one of the strategic areas in which progress would be most beneficial towards
further development of radioactive waste management, and particularly disposal programmes. The
Committee intends to promote common understanding amongst its institutional members and provide
bases for enhanced dialogue amongst all interested parties. In this light, the RWMC launched the
Forum on Stakeholder Confidence (FSC). The FSC is meant to keep under review the international
experience of its participating organisations in outreach programmes, to identify and examine
stakeholder confidence issues, and to help prepare the dialogue across institutional and non-
institutional boundaries. As a first step in developing the new group, a questionnaire was drafted in
1999 and sent to the RWMC member organisations. The aim of the questionnaire was to assist the
NEA Secretariat in preparing background material for the FSC group, including a basis for a more
specific work programme. An update of the questionnaire answers was provided later, within the FSC,
by a subset of participating organisations (from France and Spain in spring 2002; from Belgium,
Canada, Sweden, Switzerland and the UK in autumn 2002).

The waste management organisations are facing a rapidly evolving environment stemming
from societal changes, including new information technology and new roles for media. This is taking
place at the same time as some national programmes are moving from research and development to
site selection and implementation, whilst others are reviewing and defining their policies in the waste
management area. As in many environmental areas, a demand for public participation in decision
making leads to a need for new approaches to involving stakeholders. The responses that have been
collected reflect a great variety of experiences from NEA member countries. Indeed, these collected
materials show that there is experience, and that there are many methods and approaches, some more
traditional and others more innovative, that are being used by waste management organisations and
regulatory bodies.

Section 2 of this report covers general approaches to public participation in member
countries. In general, there are legal requirements in force on public consultation, often under the
umbrella tool of an environmental impact assessment (EIA). In most countries, the local communities
have a strong position with respect to the siting of a repository, sometimes with a right to veto. A
number of international conventions also in force require certain procedures for public participation.

One particularly important factor is the attitude of the regulators with regard to their own
participation in public dialogue. Experiences have shown that active regulator involvement is very
much appreciated by the public, and that this can be achieved without endangering the regulator’s
independence and integrity as the licensing body. A gradual development can be seen from a “passive”
regulator role to an active role as the “people’s expert”.

Formal requirements by national legislation and international conventions are a necessary,
but insufficient condition in themselves for the creation of procedures that can build trust and
confidence. Such procedures must include dialogue amongst stakeholders as a lead principle. This is
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discussed in Section 3. Effective communication requires the ability to discuss all issues of interest to
the public, including social and philosophical concerns.

Section 4 summarises public information and involvement initiatives by waste management
organisations specifically. A wealth of different experiences exist, especially with respect to the siting
programmes. Only in a few countries have radioactive waste management programmes evolved more
or less according to early intentions. In other countries, site selection programmes have been delayed
or halted due to public opposition. There are also a few examples where severe problems have resulted
in a complete re-evaluation and a new approach in the national programme. The outreach initiatives
described are concurrent with these situations, or in some cases constitute direct responses.
Questionnaire informants reveal what went well and what went less well with different approaches.
There is less analysis, however, of possible reasons behind the good and less good experiences. A
detailed summary of experiences from a number of countries is given in Appendix 2. Note that in
some countries, important developments or events are taking place at a rapid rate; the information
reported in this survey constitutes a snapshot from a specific point in time.

Section 5 summarises perceptions, values and interests among stakeholders, as reported by
the respondents. Much of the material comes from opinion surveys and research projects. Issues
covered include the NIMBY syndrome versus the responsibility to take care of the waste, the
challenge of long time frames and retrievability. There are also some insights into how implementers
and regulators can perceive the interests of other stakeholders. This section raises the question of how
perceptions, values and interests among stakeholders should be included in the decision-making
process, and how this could be achieved in a transparent way.

The initiative of the RWMC to create the Forum on Stakeholder Confidence and the
commitment shown by those responding to the questionnaire suggest high expectations for what may
be achieved through its activities. The responding organisations also provided a substantial amount of
advice for the FSC programme, summarised in Section 6. One suggestion is for the FSC to engage in
the development of methods and techniques for communication, as well as addressing policy issues. It
is emphasised that alongside the traditional experts in the field, non-technical experts and stakeholders
should certainly take part in the work of the FSC. Regarding possible tangible outputs of FSC work,
position papers, opinion surveys and fact sheets are mentioned in the responses.

At the time of publication of this survey, the FSC had been in operation for almost three
years. Section 6 thus reviews the actual programme of work accomplished and that to come.
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Table 10. Expectations/suggestions regarding the FSC

Development of methods and techniques

It was suggested that the FSC should address the development of:

•  “objective” techniques to identify stakeholders and to assign appropriate weight to their
opinions;

•  processes to identify areas, policies, procedures, programmes, decisions, etc. where
stakeholder input can have an influence;

•  the role of the “Environmental Impact Assessment” as a basis for a participation
process;

•  methods for a third party to evaluate public interaction programmes objectively;
•  techniques to communicate with non-technical audiences, especially how to make

accessible the results of safety assessments;
•  ways to integrate the waste management programme in the regional development plans.

Policy level and strategic issues

The responses also include recommendations that FSC should address approaches at a policy level
and on strategic issues:

•  how to position disposal as “part of the solution” for environmental protection, not part
of the problem;

•  how to take into account the legal, cultural and historical context of each country
involved;

•  how to relate long-term management of radioactive wastes to the future of nuclear
energy;

•  long-term institutional control of the repository, including monitoring, retrievability and
reversibility

Methods of work

Some of the responses have suggestions on the FSC modus operandi:

•  seminars and workshops are suggested, especially annual workshops/conferences for
those responsible for stakeholder involvement and confidence with regard to high-level
radioactive waste;

•  “study cases” as starting points for exchanges and/or discussions about the practical
experience of each FSC member country;

•  comparison of research programs financing;
•  comparison of local debate practices;
•  comparison of public image of regions in which there is an existing site;
•  it is emphasised that others than the traditional experts in the work, e.g. non-technical

experts and stakeholders should take part.

Specific Work Products

There are also expectations for specific results of the FSC work:

•  a position paper destined to the appropriate decision makers of the countries, providing
guidance for the subsequent steps to be made;

•  scientifically based surveys in countries with high-level radioactive waste to gauge
stakeholder confidence;

•  a set of FSC-sponsored multi-language fact sheets for use in educating the public.
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The workshops – also held annually – focus on stakeholder involvement in waste-
management issues in a host country. First a site visit enables FSC delegates to gain direct
understanding of the specific situation at hand and acquaintance with a community affected by
radioactive waste management issues. Then, in a formal workshop, a wide spectrum of stakeholders
from the host country are invited to express their views on the nature of their involvement and the
process by which they are involved. A highly interactive format allows FSC delegates and country
stakeholders to compare experience and deepen the discussion. Thematic rapporteurs, invited by the
NEA Secretariat, give feedback to the workshop participants from their own disciplinary perspective.
Two workshops have been held to date, in Finland and in Canada. Workshop proceedings are (or will
be) published and may be consulted on-line or ordered from the OECD.

Besides the workshop proceedings and the present survey, two other FSC documents will be
published in 2003:

•  an overview of the lessons learnt by the regulators;

•  a theoretical and practical review of stepwise decision making.

This latter document in particular will provide opportunities for dialogue with researchers
from various disciplines and practitioners in fields outside radioactive waste management.
Additionally, a document outlining the overall lessons learnt through the FSC activities is being
augmented and reviewed iteratively. It will be published at the end of the current mandate, in 2004.

The programme is prepared in twice-yearly meetings of the FSC Core Group. This group,
assisted by the NEA Secretariat, has gathers representatives of the FSC institutional “constituencies”,
that is, implementers, regulators, policy makers and scientists in research and development. Among
the events planned at the time of publication were a topical session on stakeholder involvement tools,
and a national site visit and workshop in Belgium.

The Finnish and Canadian workshops

The first FSC workshop held in a country context was organised in Finland, in November
2001. Representatives from all stakeholder groups – from the local to the national level – reviewed the
sequence of decisions that ultimately led to the Parliament’s approval, in May 2001, of siting a spent
fuel repository in the municipality of Eurajoki. The workshop was preceded by an encounter with the
Eurajoki municipality, where the values as well as the policies and the economic standing of the
community were discussed. Feedback was provided to the workshop by experts in public
management, strategic decision, community development and social psychology.

Workshop participants found that two structural aspects of the Finnish process were key
factors of success. These were:

•  the parliamentary Decision-in-Principle as part of a transparent, stepwise procedure;

•  the Environmental Impact Assessment as a framework and guide for public involvement
and participation.

The role of the regulatory body STUK in building confidence by responding to stakeholder
health concerns also stood out. For the local municipality, the right of veto was a significant
confidence factor.
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The second national site visit and workshop was held in Canada, in October 2002. The
preceding two years were a defining period for radioactive waste management in Canada. In March
2001, an agreement was reached between the Government and three communities in southern Ontario
to clean up and locally manage radioactive waste from past uranium refining and conversion activities.
In June 2002 the Nuclear Fuel Waste Act became law, enabling Canada to move effectively towards a
solution for the long-term management of “spent fuel waste”. The Act frames the selection of
technical approaches to be implemented by waste owners, financial responsibilities of waste owners
and government oversight processes.

At the FSC workshop, three key areas of inquiry were examined: what are the social
concerns at play in radioactive waste management; how can these concerns be addressed; and
development opportunities for local communities. The site visit gave FSC delegates the opportunity to
meet actors in the decision process for the final clean up and disposition of mill tailings in Port Hope,
Ontario. The workshop enabled an analysis and appraisal of the Port Hope solution and the longer-
range term spent fuel disposal programme and allowed a wide range of Canadian stakeholders to meet
and exchange, in some cases for the first time. Experts in radiation protection, community governance,
ethics, and stakeholder deliberation provided feedback. The discussions brought insight into Canada’s
situation and should assist Canada in undertaking the next steps. The workshop is currently being
documented; an executive summary will be posted on the NEA website shortly.

Main lessons learnt so far

As in any international endeavour, the question has been posed in the FSC of how universal
are the lessons learnt. To what extent is experience tightly bound to national culture? To what extent
may experience be transferred to other contexts?

These questions were particularly felt and explored in the Finnish workshop. Although the
Finnish decision-making culture played an important role, elements of broader cross-cultural
significance emerged from the discussions. For instance, the Finnish workshop provided further
positive evidence of the applicability of criteria that had been identified, mainly by social scientists in
analysing successful siting of hazardous and radioactive waste facilities in different countries. This
discussion is documented in the workshop proceedings and executive summary, both now available
for consultation.

The Canada workshop confirmed that:

•  Mission, organisational and behavioural changes are being implemented world wide
within waste management organisations. In particular, the regulator’s role is the one that
has been the most restyled the most in recent years.

•  Local communities and municipalities will play a very important role in significant
radioactive waste management decisions; that needs to be recognized, encouraged and
facilitated.

•  The municipalities already hosting nuclear sites have a special interest in seeing
solutions to be brought forward. They are especially receptive to dialogue and are
already active to that effect.
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In regard to the lessons learnt throughout the FSC programme of work, some aspects that
seem to have wide international applicability are as follows:

1. Despite an emerging new dynamic of dialogue, the technical specialists, the
environmentalists, and the general public still have widely divergent opinions on the
status, feasibility and desirability of radioactive waste management methods.

2. Factors that can contribute highly to stakeholders’ confidence are:

•  an open, transparent, fair and participatory decision making process. This should
be decided on a national level, and national actors must demonstrate commitment
to the process;

•  clear roles and responsibilities for different actors including local authorities;

•  main actors’ behaviour reflecting values like openness, consistency, desire for
dialogue, as well as demonstrating technical competence;

These needed factors form the framework for stakeholder dialogue and discussion.

While identification of stakeholder involvement methods and practices is ongoing in the
FSC, some major requirements for dialogue are seen today:

•  Sufficient time and resources must be devoted to outreach, consultation, and
deliberation;

•  A range of tools is needed for involving different publics – not all points of view will be
expressed in written format;

•  Stakeholders should be allowed to participate from the very early stages of a siting
process;

•  Public interest in participation can be maintained only if stakeholders believe that they
can have an influence on key decisions;

•  Information on management options and alternatives is needed to create a balanced
deliberation.

In principle a stepwise decision making process is a preferred choice in order to allow for
dialogue and awareness in participation. When designing a stepwise process, however, trade-offs
between social sustainability of the process and efficiency should be considered, as with every
increase in the number of steps or the intervals between them, the costs and duration of the process
may also increase.

Alongside the lessons learnt, important issues have been identified and may be addressed in
future FSC work. These include:

•  How to guarantee the fairness of the decision-making process for siting a facility?

•  What financial arrangements must be made for stakeholder participation? What type of
legitimate contribution can be made to local communities hosting a national facility?

•  How to bring about a shared understanding of the phenomena underlying societal and
technical risk in RW management?
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Evaluation and outlook

Exchanges between institutions involved with nuclear energy and civil society are no longer
confined to rigid mechanisms provided by the law. A more complex interaction is now taking place
amongst players at national, regional and especially at local levels, and a broader, more realistic view
of decision making, in steps, encompassing a range of actors in civil society, is emerging.

In their 35th meeting, the NEA Radioactive Waste Management Committee acknowledged
the positive outputs of the Forum on Stakeholder Confidence. Alongside the goal of distilling in
concise, published form the lessons learnt about stakeholder involvement, the expectation had been to
provide a forum for direct exchange in an atmosphere of mutual respect and learning. These
expectations are being met. The FSC is one of the rare fora where technicians, civil servants and social
scientists can interact; it provides unmatched opportunities to analyse field experience in close co-
operation with the local and national stakeholders. The FSC is proving to be an effective tool to
stimulate a new approach to RW management and decision making. It is helping promote a cultural
change in the participating organisations, through the active involvement of their members.

The activities and free publications of the FSC can be consulted on the NEA Web site at the
address: http://www.nea.fr/html/rwm/fsc.html.




