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The Clean Air for Europe (CAFE) programme was launched in May with the adoption by
the Commission of a Communication1 and staff working paper and a first meeting of the
CAFE Steering Group. The meeting included a discussion on the development of a
detailed work-plan for CAFE, based on a discussion paper distributed by the Commission
prior to the meeting. It was also agreed to set up a sub-group, comprised of
representatives from Member States, industry and environmental NGOs, to assist the
Commission in developing the work-plan.

As a result, development of a detailed work plan is progress well. In order to enable the
Steering Group to participate fully in the development of the work plan, the progress
made so far is presented in the following way:

• a simple schematic diagram showing the main technical tasks to be followed
(Diagram 1);

• a flow-chart outlining these tasks in more detail (Diagram 2);

• a series of tables listing the expected and required technical inputs, who will provide
them and when. These tables are referred to in both diagrams using their reference
numbers (e.g. “1.1-1.4”)

It should be emphasised that, given that this is still work in progress, the tables are not
comprehensive: there are a number of streams of work that have not yet been developed.
Furthermore, the tables represent the current expectations of the CAFE Secretariat on
what technical input can be expected from various organisations, on the basis of
information to hand. There may be inaccuracies, however, and in any case the tables must
not be interpreted as demands for information.

Nevertheless, it is hoped that these tables already give a reasonable idea of which
technical inputs can be expected without any extra funding from CAFE, and where there
are gaps. These gaps, where extra work needs to be initiated within CAFE, are clearly
flagged in the tables. ,W� LV� LPSRUWDQW� WKDW� 6WHHULQJ� *URXS� PHPEHUV� LQIRUP� WKH
6HFWUHWDULDW� LI� WKH\� DUH� DZDUH� RI� DQ\� RQJRLQJ� RU� SODQQHG�ZRUN� WKDW�PD\� KHOS� WR� ILOO

                                                

1 COM(2001)245 of 4 May 2001
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VRPH�RI�WKHVH�JDSV��Where work needs to be initiated within CAFE, this could take the
form of direct funding from the European Commission (through calls for tender) or by
convening working groups.

The purpose of this paper is to guide the reader through these diagrams and tables and to
explain the rationale behind the structure of the work plan. Before examining the tasks in
detail, the following two sections provide some general remarks concerning the evolving
political context in which the CAFE programme is being carried out, and on the policy
guidance that the Commission will have to deliver in 2004.
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As explained in the CAFE Communication, the essential output of CAFE will be the
development of one of the thematic strategies that will be developed as part of the Sixth
Environmental Action Programme (6EAP)2. The general purpose of these strategies is to
identify the measures that are required to reach the objectives set out in the 6EAP. In the
case of air quality the main goal is to “achieve levels of air quality that do not give rise to
significant negative impacts on and risks to human health and the environment”.

The 6EAP also makes clear that all environmental policy-making—including
development of the thematic strategies—must be based on participation and the best
available scientific knowledge. CAFE is being launched at a time where there is an
evolving debate within DG Environment on how to make such an approach work in
practice, and is widely regarded as providing a model because it has been designed
specifically with knowledge gathering and stakeholder participation in mind.

Implementation of the 6EAP, including CAFE, will also be carried out in the light of the
EU Sustainable Development Strategy recently adopted in Gothenburg and the White
Paper on Governance recently adopted by the Commission3.

An important point in this respect is that knowledge, if it is to be useful, must exist in the
heads of the people who are actually making or influencing political decisions.
Knowledge that  exists only on paper or in databases not actively accessed by the
decision-makers will not contribute to improved policy-making. It is therefore essential
that the knowledge gathered within CAFE is packaged in the form of clear, concise
reference documents (reports) using commonly understood language and terminology. It
then has to be ensured that these reports are actually read and understood by the relevant
decision-makers.

In addition to gathering the required knowledge, it is essential to have an adequate
stakeholder process for each of these tasks. If designed properly, such a process will
increase the amount of information available, will help to valid the information that we

                                                

2 Common Position agreed at the Environment Council on 7 June 2001, on the basis of the Commission’s
Proposal COM(2001) 31 of 24 January 2001. Air pollution is one of the seven areas for which a
thematic strategy is foreseen in the Common Position. The other areas are soil, marine environment,
pesticides, urban environment, sustainable resource management and waste recycling.

3 COM(2001) 428 of 25 July 2001.
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have, and increase the sense of ownership among those parties most concerned by the
policy (including the general public).

Concerning the pollutants that should be included within CAFE, it will be necessary to be
inclusive rather than exclusive. For example, according to the latest draft of the Council
Conclusions on CAFE, Council is clearly expressing a wish to see heavy metals and
POPs included within the programme. In principle, all pollutants that have significant
effects via an airborne exposure route should be included, with the exception of
greenhouse gases since they are being dealt with by other programmes.

��� 32/,&<�'(/,9(5$%/(6�,1�����

As explained above, the essential output of CAFE is the development of policy guidance
in the form of a thematic strategy identifying the measures required to reach air quality
objectives, to be presented by the Commission in 2004. There will also be an interim
report on the pollutants dealt with in Directive 1999/30 in 2003, as required by Article 11
of the Directive.  The CAFE work-plan needs to be completely oriented towards these
policy deliverables.

In concrete terms, the thematic strategy in 2004 will take the form of reports and
proposals:

• a clear description of the measures that need to be taken at all levels of society in order
to meet interim and long-term objectives cost-effectively, including the identification
of corresponding national emission targets;

• a report on the main sectoral and source-based measures (including shipping and air
transport) already in place or under developments, including commitments by third
countries and an assessment of the potential for further Community action;

• a review of the priorities for further research and action (post-2004) in relation to air
pollution;

• new proposals for air quality standards, national emission ceilings and other measures
(such as mandates for negotiation of international protocols) as appropriate.

In relation to the last item it will also be necessary to ensure that appropriate source-based
proposals are also brought forward at the same time. It should also be noted reporting
within CAFE should, as far as possible, be co-ordinated with the EEA’s reporting cycle.

The interim report in 2003 will describe the results obtained so far in relation to Directive
1999/30. It should at least state the intention of the Commission in relation to the limit
values for PM10 to be met by 2010, and the parameters to be used for future PM limit
values. It should also state whether any adjustment to the Directive is necessary in the
case of the NO2 limit values, and what is the state of play regarding metals deposition.
However, there will be no proposals for new limit values, timetables or other measures at
this stage; this will need to wait for the final outcome of CAFE in 2004.

The policy deliverables, including a list of existing legislative requirements, is provided
in Table 7.
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In developing the work plan, a conscious decision has been made to focus exclusively on
the policy deliverables described above. Diagram I shows in simple terms the main
essential steps that have to be followed in order to provide the required policy guidance
in 2004.

The policy guidance to emerge from CAFE needs to be based on an integrated
assessment of a wide range of policy alternatives, taking account of all relevant scientific,
technical and political information. The main inputs to this integrated assessment will be:

•  new targets in relation to air pollution based on an updated assessment of health and
environmental effects;

• a baseline scenario for emissions and air quality incorporating all relevant existing
legislation;

• and a modelling capability allowing an integrated assessment of the costs,
effectiveness and associated benefits of alternative policy packages.

In addition to integrated assessment modelling as such, integrated assessment will need to
include a more political, qualitative assessment of the policy guidance emerging from the
models. If necessary, this will need to feed back to the setting of interim or alternative
targets leading to more politically acceptable results.

It should be emphasised that no simple diagram can give a complete picture of the
complexities involved in developing sound, science-based policy. Also, the scope of the
different elements included in the diagram is to some extent a matter of interpretation.
For example, development of the baseline scenario can be seen as forming part of the
integrated assessment process rather than being distinct from it. More generally, it is a
matter of terminology whether activities such as atmospheric modelling, identification of
potential measures and development of cost curves should be seen as being part of
integrated assessment or as being inputs to it.

The years shown in the diagram are intended to give a rough idea of the timing of these
essential steps. Work on the assessment of effects, development of a baseline scenario
and development and integration of models needs to begin immediately. Although in
practice these activities can be expected to continue throughout the first cycle of CAFE,
they will need to deliver at least preliminary results by around the end of next year in
order to give time for the iterative target setting and integrated assessment to deliver the
interim report in 2003 and full results in 2004.

��� '(7$,/('�7(&+1,&$/�7$6.6
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It is essential that CAFE starts from the best possible up-to-date scientific assessment of
the effects of air pollution, which should as far as possible be independent of sectoral and
other considerations. In order for this assessment to be accepted by a wide range of
stakeholders, the process for obtaining it needs to be fully transparent and it needs to be
subject to peer review.
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Subject to the caveats listed at the end of the introductory section, tables 1.1 to 1.4 show
the main expected and required technical inputs in relation to health,
acidification/eutrophication, forest/vegetation and materials respectively. In relation to
effects on health, the Commission has recently signed a contract with the World Health
Organisation (WHO) to update their assessment. ,W�VKRXOG�EH�QRWHG�WKDW�PDQ\�GXH�GDWHV
LQ�WDEOHV���������DUH�PDUNHG�SRVW�������Further reflection is needed on how this relates
to the timing shown in diagram 1, in order to ensure that there is sufficient guidance at
the beginning of 2003 to select preliminary new targets for the integrated assessment
modelling.

����� 7KH�%DVHOLQH�6FHQDULR

It is important to understand that the baseline scenario will be a fundamental building
block of the CAFE programme. The purpose of constructing such a scenario is to get a
clear picture of the emissions and air quality outlook between now and 2020 assuming
full implementation of the existing DFTXLV. Constructing the baseline scenario will need
to comprise three iterative steps.

Firstly, updated emission inventories and projections taking full account of existing
source-based legislation (such as emission limit values for vehicles and power stations)
and of forecast activity levels will need to be developed.

The initial scenario will then need to be tested for compliance with the National Emission
Ceilings (NEC). Where countries are forecast to exceed their ceilings, there will need to
be a dialogue with the countries concerned to see what extra measures are envisaged in
order to meet the NEC requirements. These will then need to be incorporated into a new
version of the scenario, and the process repeated until an NEC-compatible emission
scenario has been developed.

The resulting emission scenario will then be used to develop air quality projections,
which will need to be tested for compliance with the first two Air Quality Daughter
Directives. Again, where exceedances are forecast there will need to be a dialogue with
the countries concerned, and extra measures incorporated until a final baseline scenario
that is compatible with all existing legislation is found.

One advantage of constructing the baseline scenario in this way is that if some Member
States have genuine and insurmountable problems in implementing some of the
legislation, this will already become clear at this stage.

Table 2.1 shows the main expected and required technical tasks in relation to
constructing the baseline scenario. In addition, Tables 2.2-2.4 cover the specific issues of
emission inventories, air quality measurement data and atmospheric modelling
respectively. In relation to table 2.1, it is worth emphasising that the assumptions made in
relation to implementation of the Kyoto protocol will have a very substantial impact on
the baseline emission and air quality projections.

����� 'HYHORSPHQW�DQG�LQWHJUDWLRQ�RI�PRGHOV

Tables 2.4 and 5.2 of the work plan give a very preliminary list of tasks of how integrated
assessment models will be further developed. It is essential that those responponsible for
modelling will help completing the list of tasks. It should be noted that the RAINS model
is being developed further to include particulate matter as well as health effects of air
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quality. The coverage of models also needs to be thought of both in terms of scaling and
coverage. Concerning scaling, it needs to be decided how to model urban scale air quality
(whether to develop a dedicated model for this or to include such capabilities to e.g.
RAINS or some other model). Concerning coverage, the transport-related model
TREMOVE needs to be developed to include all EU-15 Member States as well as the
Accession Candidate Countries (ACCs). It should be noted that DG Environment is
currently having the TREMOVE model assessed, including a needs assessment from air
quality point of view. This assessment will be ready by February 2002.

As the list of pollutants that will be covered by CAFE is finalised (LQWHU�DOLD based on the
work on health effects) it may be that either some of the existing models need to be
adapted to cover these pollutants, or new models need to be constructed. Also, it is
possible that there are certain health effects that are uncovered during the assessment of
health effects that lead us to amend the list of pollutants (or dose-response functions) that
would cause changes in existing (or new) models.

The interaction between different models needs to be improved so that the most
important air quality related models can quickly. Once the key models for CAFE have
been identified, the modellers need to specify how their models would interact smoothly.
This may require a standardisation of the output tables of one model to correspond to the
input requirements of another. It is also important to make the models capabable of
analysing the ancillary benefits of air quality changes (or changes in other policies on air
quality). Finally, the reviewing of model development by peers needs to be added to the
list of tasks, probably by means of model comparisons.

����� 1HZ�7DUJHW�6HWWLQJ

Target-setting will play a fundamental role within CAFE. Given the overall objective of
achieving levels of air pollution that do not give rise to significant negative impacts on
humans and the environment, it is necessary to define what those levels are in
quantitative terms.

To do this, it is essential to agree on a set of indicators that will enable us to measure
progress towards achieving the overall objective. These indicators will then be used to set
quantitative targets for use within the integrated assessment.

In the context of CAFE, the term “indicator” is thus being used to mean a policy-relevant
parameter that can be used to set quantitative targets. An example of such an indicator
would be the total loss of life expectancy (measured in years) due to air pollution. A
“target” is then simply the value that we want a particular indicator to have by a certain
date, for example “50% reduction in total loss of life expectance due to air pollution by
2010”. In other words, selecting indicators involves deciding on the type of target to be
set, while setting the actual targets involves  deciding on the level of ambition.

Indicators used directly for target setting need to be built on the basis of parameters that
can be directly measured or counting, such as the number of annual cases of a particular
effect or concentrations of PM10 or PM2.5.

Indicators used for target setting need to measure the actual air pollution effects that are
giving rise to public concern as closely as possible. On the other hand, they must also be
the subject of sufficiently comprehensive and robust data to allow them to be modelled
accurately and for progress to be monitored subsequently. Where “ideal indicators”
cannot be modelled and monitored accurately, surrogates need to be found.
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Tables 4.1 and 4.2 show the key tasks relating to selection of indicators and setting of
targets respectively.

����� ,QWHJUDWHG�$VVHVVPHQW

Section 4 describes the central role that integrated assessment will play in producing the
policy guidance that constitutes the final output of CAFE. As noted there, the term
“integrated assessment” can be interpreted either as separate from or including the
development of essential inputs such as atmospheric modelling, identification of potential
measures and development of cost curves.

The essential role of integrated assessment within CAFE will be to explore the different
possibilities for developing measures that go beyond the existing legislative DFTXLV.
Identification of potential measures and information regarding their costs will therefore
be an essential part of integrated assessment and is covered in Table 5.1. Atmospheric
modelling and the development of source-receptor relationships is addressed in section
5.2 and Table 2.4 in the context of constructing the baseline scenario, but it will also be
necessary part of assessing the effect of potential further measures.

An important part of integrated assessment is the application of integrated assessment
models. Integrated assessment modelling (IAM) is to be distinguished from the wider
issue of integrated assessment, as explained in the separate note produced by the
Technical Analysis Group (TAG) for discussion at the Steering Group alongside this
draft work plan. IAM is a computer-based activity that can facilitate integrated
assessment by helping policy makers explore the implications of alternative policy
scenarios in an integrated way quickly. In order to provide politically relevant policy
guidance, IAM must be complemented by a qualitative analysis of non-quantifiable
issues, which by definition cannot be addressed in the models.

Table 5.2 lists some of the steps that will be involved in IAM within CAFE. The Table
reflects the traditional role that IAM has played in the development of the national
emission ceilings (NEC) directive and UN/ECE CRLTAP Gothenburg Protocol.
Following this approach, IAM is used to perform optimisations leading to the
identification of policy packages that achieved the specified targets at least cost.

However, it is also necessary—indeed a requirement of the Treaty—to assess the costs
and benefits of the envisaged policy packages. Such policy packages can be the outcome
of the type of least-cost optimisation described above. In this case cost-benefit
assessment is seen as a separate activity to the IAM itself. Its purpose is to check whether
the envisaged policy packages can be justified in cost-benefit terms, but does not
necessarily play a direct role in determining or comparing different the policy packages.
Table 5.3 reflects this approach. Alternatively, the assessment of costs and benefits can
be used more directly to choose between different pre-defined policy packages, which are
not necessarily the outcome of least-cost optimisations. The note prepared by the TAG
describes this approach, including its limitations and the context of a “multi-criteria”
framework, in more detail.
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Whether an optimised least-cost approach or a cost-benefit/multi-criteria approach is
taken, it is always necessary to carry out a more political, qualitative assessment of the
results of integrated assessment modelling before deciding whether they are suitable for
providing policy guidance. Table 5.4 lists the main expected and required inputs.

��� 27+(5�,668(6

There are a many issues that are not explicitly addressed in the diagram and tables. These
include implementation, assessing the effectiveness of existing policy, public
information, stakeholder participation, peer review and interaction with research
progammes. A separate table relating to implementation will need to be developed (see
the “empty” Table 6.1). For the other issues, elements will need to be inserted into the
existing tables.

����� ,PSOHPHQWDWLRQ

The thematic strategy to be developed through CAFE must take full advantage of existing
policy in this area. This is reflected in the construction of a baseline scenario assuming
full implementation of existing legislation, as outlined in section 5.2. However, in order
to ensure that this is a realistic assumption it will also be essential to review the progress
made in implementing relevant directives, in particular the first and second daughter
directives (DD1 and DD2), the ozone directive and the national emission ceilings (NEC)
directive.

The starting point for this review was the workshop hosted by the Flemish Regional
Government to be held in Bruges on 17-18 September. Following this, a work
programme will be agreed for the Working Group on Implementation which is being set
up within the CAFE framework: the details will be discussed in the Steering Group as a
separate agenda item. It should also be noted that DG Environment is currently preparing
a strategy to improve implementation of environmental directives. DG Environment also
hosts a network on integrated implementation of environmental directives in the context
of urban environment policy.

����� (IIHFWLYHQHVV�RI�H[LVWLQJ�SROLF\

As well as ensuring that existing legislation is implemented adequately, the Commission
is also committed in the framework of the Sixth Environment Action Programme to
carrying out an H[�SRVW evaluation of existing policy. This may or may not form part of
CAFE itself. If it does, one possible option would be to develop an alternative to the
base-line scenario to estimate how emissions and air quality would evolve in the absence
of relevant, recently-adopted directives. Such a scenario could then be compared with the
base-line scenario in terms of both the relative costs and the relative benefits. However
the directives to be excluded from the scenario would need to be chosen carefully; also,
the complexity of examining what “would have happened” in the absence of legislation
should not be under-estimated.

����� 3XEOLF�LQIRUPDWLRQ

It has already been emphasised in various papers that transparency will be given high
priority within CAFE, including regular maintenance of a web page with minutes of all
meetings. But in addition, and as part of achieving the aim of bringing the EU closer to
its citizens, it is intended to develop a more comprehensive strategy for public
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information, including (but not limited to) accessibility of data in user-friendly data-bases
on the Internet.

Within DG Environment this will be discussed with the “Communications and Civil
Society” unit, and could be the subject of a separate call for tender. Other relevant
activities include the planned development of the European Environment Agency’s
AIRBASE data-base as a comprehensive information system for air quality data and
information at the European level. The possible development of common retrieval
procedures and formats between the EMEP, IIASA and EEA databases in 2001/2002,
including databases at JRC and WHO, will be discussed at a forthcoming TAG meeting.

����� 6WDNHKROGHU�3DUWLFLSDWLRQ

As pointed out in previous papers, stakeholders need systematically to be provided with
the opportunity to present evidence and give comment at several stages of technical
analysis and policy development. Workshops and special technical meetings of the
Steering Group may well be the most effective way of doing this. As noted above,
concrete events still need to be included in the tables. At the present time we can already
envisage:

• a discussion on complete draft work plan at the next Steering Group meeting on
December 10;

• a discussion on the development of guidance for PM2.5 monitoring (see task AQ1 in
Table 2.3).

����� 3HHU�5HYLHZ

As noted previously, peer review should be clearly distinguished from stakeholder
participation. Whereas the purpose of stakeholder participation is to ensure that all
interested parties are given adequate opportunity to comment, the purpose of peer review
is to check the scientific robustness of the technical information being used for policy-
making.

Peer review will especially be needed in relation to the assumptions used to construct the
baseline scenario as well as the models employed. /\QQH¶V�WH[W�IURP�:+2�
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The tables presented here only partially reflect the need to increase interaction with
research programmes; the only link that is clearly made at the moment is the AIRNET
network concerning health effects (Table 1.1). These interactions need to be made clearer
as the work plan is further development. It is particularly important that any ongoing
research that is likely to provide fundamental input of high relevance for policy decisions
is taken into account at an early stage. It is also important to give policy-driven feedback
to the research community in order to stimulate research activity that can input into the
next CAFE cycle (post-2004).


