Green Planning in Australia and Canada:
Dead or Alive?

TON BUHRS

Green planning has been hailed as a new and promising stage in the
development of environmental policy, as it provides a more comprehensive
and integrated approach to environmental problems. Since the late 1980s,
green plans (under a variety of labels) have been adopted by many
governments, including those of Canada and Australia. In both countries,
however, green planning efforts have come to grief and their green plans
have been proclaimed ‘dead’. This demise of green planning is analysed and
underlying factors are discussed. It is argued that, despite the considerable
obslacles to sustained green planning, there are strong reasons for reviving
it in these countries.

Introduction

Green planning involves: the- development of more: comprehensive” and
integraed approaches to-envitonmental problems. In particular, it has been
associnted with the adoption by: governments of policies, plans or strategies
that huve sustalnable development as their expressed goal:It has been hailed
48 u new and promising stage in, the development: of environmental policy
[Johnson, 1995], and adopted in many countries, both’in-the North [Dalal-
Clayton et al., 1996] and in the South [Falloux and Talbot, 1993].

In some countries, however, green planning efforts have come to grief.
The Canadian Green Plan and the Australian Ecologically Sustainable
Development Strategy have both been declared ‘dead’ or ‘moribund’.
Although green planning is an ambitious undertaking anywhere, and
encounters difficulties in many countries [Dalal-Clayton et al., 1996], the
Australian and Canadian experiences might be seen as an indication that it
is perhaps most problematic, if not impossible, in countries with a federal
system of government.
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1996; Janicke and Jorgens, 1998; Johnson, 1995]. Tt has been estimated
that, by 1994, more than 100 countries had adopted some form of green plan
[Carew-Reid et al., 1994: 40].

In recognition of the environmental dictum that ‘everything is related to
everything else’, green planning is an approach to environmental policy
development which sets out to address environmental issues on the basis of
an analysis of their linkages with other issues, policy areas, and factors or
roots across sectors [Carew-Reid et al., 1994: 25; Falloux and Talbot, 1993:
19, 25-6]. National environmental (policy) plans and sustainable
development strategies can be characterised as examples of rational
(comprehensive) policy development, involving the formulation of (more or
less specific) objectives across sectors (policy integration) for the medium
to long term, and the means of achieving them. Rooted in the rational policy
tradition, the approach is based on the assumption that environmental
problems can be (re)defined in terms of identifiable causes and effects, and
managed or solved by purposeful courses of action (‘making sustainability
concrete’). Stated differently, green planning can be seen as a form of
‘environmental governmentality’ [Darier, 1996]. In origin and practice, it is
a political-bureaucratic response to environmental demands that leaves
governments and bureaucracies ‘in control’.

Such faith in the capabilities of governments and bureaucracies does not
go unchallenged, however. If anything, during the 1980s and 1990s, the
belief in the ability of the state to resolve problems and to steer society has
declined:rather than grown with the ascendance of ‘New Right’ thinking
and governments in many countries. Taken at face value, the rise of: green
planning- seems-to ‘g0 against the prevailing rend of- deragulation;: the
reduction of . ‘state interference’,- and- the:'devolution - of: responsibilities
towards the private:sector and communities. But'the contradiction may- be
more- apparent: than -real. ‘The ‘degree’ of control over societal actors and
action exerted by: governments through green planning may be minimal, as
many plans or strategies are primarily exhortatory (or even symbolic)

exercises rather than prescriptive of mandatory [Biihrs and Barilett, 1997: ;..

Hoberg and Harrison, 1994).

Green planning can be regarded as just one pathway towards

sustainability that needs to be combined with institutional reform and social
mobilisation to be effective. The greatest (potential) strengths of green
planning lie in making sustainability concrete, in the sense of setting
yardsticks for demonstrable (often measurable) improvements:  in
environmental quality, in generating or strengthening public support: for
environmental measures (as objectives and the rationale for them are made

explicit), and in enhancing transparency and accountability (as the

environmental performance of public and private actors is measured against
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these yardsticks). But on its own, it will run into institutional walls, and
without action and support ‘on the ground’ it will fail to bring about
practical change. However, combining these pathways is aIS(? prc‘)blemat.ic,
as they are rooted in different, in part conflicting, epistemologies, 1deol.o.gles
and interests. Governments often choose the path of least (political)
resistance rather than what seems or is ecologically desirable or necessary.
Nevertheless, if progress towards a more sustainable world is to be made,
ways will have to be found to combine these approaches in mutually
supportive ways [Biithrs and Aplin, 19991,

Existing approaches to green planning are not only diverse [Jc'z’n?'cke. and
Jirgens, 1998 28], but vary also in their practical outcomes or imphc.atlons.
Some green plans are, as in the Netherlands, strongly ‘substa;nce oriented’
in the sense that they contain very specific, non-negotiable objectives and
targeis that have been more or less imposed on target groups [Dalal-Clayton
et al., 1996: 133—47; VROM, 1998]. Other green planning approaches (such
as those underlying New Zealand’s Resource Management Act and the draft
Canadian Green Plan) put emphasis on the need to strengthen processes
towards sustainable development, often accompanied by institutional
reforms, and contain few specific objectives or targets [Gale, 1997; Biihrs
and Bartlett, 1993: 122-32; Jinicke and Jirgens, 1998: 37-9; Johnson,
1995: 68-87]. Some may bring about significant improvement in
environmental quality, but other initiatives may amount to little else than
symbolic policy-making [Bithrs, 1996; Biihrs and Bartlett, I 997]
Therefore, to establish how meaningful green plans are requires empirical
research and analysis. _

Research on green planning developments undertaken so far indicates
that the nature and effects of such efforls are varied. Numerous factors and
issues that have affected the relative success or failure of green plans have
been identified, and various lists of conditions to enhance the effectiveness
of green planning formulated. Factors include (but are not confjned t(_)): high
level political support, public consultation and partici-patmn, rigorous
analysis, the degree of institutionalisation of green planning, Fhe presence
and capacity of a lead agency, resources, opposition by ve-sted interests, tt}c_a'
clarity -of objectives and priorities, effective communication, b.road public
understanding, effective implementation, and close monitoring [Dalal-
Clavton et al., 1996; Falloux and Talbot, 1993; Jinicke and Jorgens, 1998,
.Ioh;i.ﬁ'rm.' 1995, Lampietti and Subramanian, 1995; Lopez-Orat, 1997
Marguliy and Bernstein, 1995).

Although this research reflects a growing measure of agreement about -

what makes green planning work, and many anaiyst.s prqvide’f. 3
recommendations or steps for successful green planning, there is'no single -
formula for, or overarching theory of, green planning. Nor can or shmllc.lir' L
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there be. Given the historical, socio-cultural, economic, bio-physical,
political and other differences among countries, environmental policies
inevitably follow different paths. This is not to say that there is no value in
comparing notes and experiences or that ideas or lessons from one country
cannot be put to work in another. Moreover, some of the important obstacles
to effective green planning are international and systemic, and are likely to
require common action if they are to be overcome. In a world of
interdependence, ‘sustainability in one country’ is not a realistic option.

Comparing the Australian and Canadian experiences seems vseful not
only because in both countries green planning has been pronounced ‘dead’,
but because they are both territorially large, and have federal political
systems and a common (British) political-historical heritage. Despite the
many important differences between them it seems plausible that the demise
of green planning in both has something to do with these common features.
May it be that green planning in big, federal systems, with a non-corporatist
political tradition,? is more difficult than in unitary political systems with a
history of corporatism and/or ‘impositional’ policy making (such as the
Netherlands and France) [Richardsor, 198217 Is durable green planning on
the federal level possible or even desirable?

The Canadian Green Plan

Canada was among the first Northern countries to adopt a green plan.
Apparently, the Conservative government of Brian Mulroney saw reason to
develop a green plan in the high public profile and level of support for
environmental issues. at the time, the:associated expectation of political pay-
off and a need o bung Canadlan domestlc env1ronmenta1 efforts in hne

: g i
Environment, Lucwn Bouchard set'outto’ formulate a coherent framework:
for Canada’s énvironmental policy. Largely an in-house job of Environment

Canada (the Department of the Environment), the draft plan had two main
strands: the need to change Canada’s decision-making systems in order to
promote sustainable development, and a set of programmes for specific
problems and policy areas. For political reasons, the goverament chose to
emphasise the latter (a chapter on decision-making was relegated to the end
of the plan), and attached a considerable sum of money ($3 billion) to the
plan’s programmes in the expectation of satisfying many groups and
demands [Gale, 1997: 106-7; 109--10; Toner, 1994: 237; Toner and Doern,
1994: 396-7].

Y.

i i

.agency at the periphery, Environment Canada moved to the centre o
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Although an extensive consultation process took place after the draft
plan had been produced, this was considered by many as a hurried ‘add-on’
at best [Gale, 1997: 111; Johnson, 1995: 91], and a sham at worst, as it did
not allow for genuine public input [Runnals, 1998]. Given that the plan
contained proposed budgetary measures, it was treated with the customary
secrecy associated with the budget process. The discussion document used
in the consultation process was different from the draft plan, which was kept
in the drawer. Contrary to the argument made by Falloux and Taibot [/993:
84-5] that ‘public participation was pushed to the limit in the plan’s
development’, and that the role of ‘localities’ and ‘states’ in the preparation
of the Plan has been extensive, the Plan was produced in a top-down
manner. As a result, the government failed to create a sense of shared
ownership of the plan among environmentalists and other groups in society,
many of whom were disappointed with it and saw it as ‘nothing more than

. a green vencer over the status quo’ [Gale, 1997: 108, 111; Toner, 1994:

239-43]. By contrast, industry and provincial governments, who initially
were quite apprehensive about the Plan as they-feared that it would be
accompanied by an increase in federal regulation and taxes, appeared happy
with the outcome, as it adopted a voluntary approach, posed no threat to the
autonomy of provincial governments, and effectively led to an increase in
regional spending [Gale, 1997 111-13].

Furthermore, Environment Canada failed to arouse warm feelings for
the plan among other government departments. On the contrary, failing to
consult properly even within government circles, it managed to antagonise
important officials in other key government agencies, such as the
Department of Finance. Bureaucratic resistance to the Plan was reinforced
by the perception that Environmental Canada used it to increase its own
power [Gale, 1997: 110, 112]. Although various government departments
participated in the plan for the pool of finance that was attached to i, they
never bought into the philosophy or rationale behind the plan [Runnals,
1998].

Environment Canada, riding the wave of strong political support for the .
Green Plan, saw its position in the bureaucratic system rise fto:
unprecedented heights. To enhance its capacity to produce the Plan,:
experienced people, including a senior economist, were brought in from.: e
other government departments {Toner, 1994: 240]. From a government:: & .

decision-making in Ottawa to the point where it in some respects it took o
the role of a central agency [Brown, 1992: 25-6]. The rise in the political
importance of environmental issues was also reflected in, and boosted. by
the establishment of a Cabinet Committee of the Environment: after th
elections in 1989. Furthermore, the environment minister was. made: ¢

1
i
E
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member of the powerful inner cabinet (the Cabinet Committee on Priorities
and Planning) [Gale, 1997: 103; Toner and Doern, 1994: 402].

Because of the way the Green Plan came about, it was strongly
identified with the government of the day and with Environment Canada.
With the change of government in 1993, government support for the Plan
evaporated. It had been the intention of the architects of the Plan that it
should be revised three or four times before being consolidated into a more
durable policy by around the year 2005, but the department was unable to
convince the new Liberal government of the merits of that idea [Slater,
1998). Although not formally abandoned, by 1995 various rounds of budget
cuts effectively ended the Plan. In 1998, commentators agreed that Canada’s
Green Plan was ‘(stone) dead’ and was unlikely to be revived under the
government of the day [Emmett, 1998; Slater, 1998; Smith, 1998; Toner,
1998]. . I

What the results of the Green Plan have been is hard to assess. Two
‘progress reports’ were produced by Environment Canada in 1992 and
1993, but no systematic evaluation of its outcomes has been undertaken.
Although Johnson notes that the government started 36 major initiatives
since the Plan was adopted [Johnson, 1995: 991, it has been argued that the
main policy instruments relied upon have been concerned with generating
and disseminating information, and that surprisingly few measures have
been taken directly to protect the environment [Hoberg and Harrison,
1994]. Although about half the people questioned in a survey thought that
the Plan has had some effect [Morrison, 1997: 68], various commentators
expressed the view that its substantive effects, in terms of environmental
quality, have been very limited [Conway, 1998; Nyberg, 1998, Runnals,
1998; Toner; 1998].

The gain in stature of Environment Canada that accompanied its leading
role in the development of the Green Plan proved as vulnerable as the plan
itself. Although the Liberal Government came to power in 1993 with an
environmental agenda and apparent commitment, it failed to live up to this
promise [Toner, 1994 253-7: Juillet and Toner, 1997: 180, 193-201].
Budget cuts, departmental reorganisation, the abolition of the Cabinet
Committee of the Environment, and a loss of experienced staff eroded
Environment Canada’s power and capacity [Toner, I 994: 251-2]. By 1998;
- the department was allegedly ‘ina mess’ [Olivastri, 1998], and so weak that
- it was no longer capable of fulfilling its core functions [Conway, 1998].
o Although the Green Plan may not have had many immediate
‘environmental effects, some argue that ifs main significance has been to
‘tuise environmental awareness within the bureaucracy [Conway, 1998].
his: claim is possibly even harder to assess than the substantive
nivironmental effects of the Plan, but what is clear is that following its
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demise, there has been a shift towards an emphasis on institutionul ainel
procedural change to promote sustainability, rather than on the formulation
of substantive environmental policy at the federal level.

In 1995, honouring a promise made in its election manifesto (the ‘Red
Book’), the Liberal government of Jean Chrétien established the Office of
the Parliamentary Commission of the Environment and Sustainable
Development (CESD) [CESD, 1998: Ch.8: 21]. The Office oversees the
production and implementation of sustainable development strategies by all
government departments. The new Liberal government, not wanting to
associate itself with the Plan, had come up with something ‘better’ of its
own [Emmett, 1998; Smith, 1998; Slater, 1998).

To what extent the CESD effectively contributes to the ‘greening of the
bureaucracy’, and whether this in turn is leading to more sustainable
practices and environmental conditions remains to be seen. The first
sustainable development strategies, produced in 1997, display significant
shortcomings. Almost all departments failed to formulate clear and
measurable targets, and many strategies ‘appear to represent less a
commitment to change in order to promote sustainable development than a
restatement of the status quo’ [CESD, 1998: Ch.1 - Main Poinss]. In many
departments, the strategy has been produced in a rather perfunctory manner
by lower-ranking officials, reflecting the low level of priority or importance
assigned to them. Rather than strengthen their environmental capacity to
produce their strategies, other departments had them drafted for them by
outside consultants [Conway, 1998). So far, the strategies have had little or
no demonsirable effects on environmental outcomes or unsustainable
practices [Slater, 1998).

One of the difficulties is that departments formulate their own eriterin
for their environmental performance, and that no environmmenlil
performance indicators, and/or an overall plan or policy that stipulutes wihille.
is required by whom and when to achieve a more sustainable situmtlon i
practices, have been formulated. Without an overarching framework 1t
possible to determine whether what is undertaken by depattmei
sulficient or adequate in terms of Canada’s overall anvi !
performance. Although the state sector plays a signifleas
management of Canada’s resources and environnt 1
expect that a more sustainable situation can- be i
involvement and the formulation of clear expectutio
the private sector, N M

Arguably, however, - the: efforts: of
departments (which are required. to revise
strategies every- three -yeats) are pur
Environmental:pecformanee indient
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Departments may become increasingly concerned about the exposure of
their environmental performance, and may improve their act. At some stage
departmental strategies may be combined into an overarching sustainability
strategy {Emmert, 1998].

In some respects, the move towards an emphasis on institutional change
and processes can be seen as a recognition of the difficulties of a more
substantive approach to green planning in Canada. Although the failure of
the Green Plan ‘experiment’ [Morrison, 1997: 70] can in large part be
attributed to a lack of political will, and to entrenched bureaucratic
(development) interests, various commentators have argued that the
preseriptive form of green planning adopted in the Netherlands could never
work in Canada, given the size of the country, the geographical and social
diversity within its borders; and the federal system of government {Conway;
1998; Emmett, 1998; Nyberg, 1998;. Smith, 1998; Toner, 1998).

The Australian Ecologically Sustainable Development Strategy
Developing strategies has been the preferred - means: of addressing
environmental problems in Australia: since the 1980s, many national
strategies -have been adopted, including ones dealing with conservation,
greenhouse issues, waste minimisation and recycling, ozone protection,
drought, biological diversity, and water quality [Fowler, 1993: 117]. In
addition, and indicating the popularity of the rational policy approach, many
other policy statements, guidelines, codes, standards and measures have
been adopted at federal and state levels. '

Arguably, the flagship is the Ecologically Sustainable Development
(ESD) Strategy. At the national level, this has been the most comprehensive
strategic effort, addressing’ developments in 33: sectors as well as cross-
sectoral themes. It contains commitments-to ‘a raft: of :objectives, mostly
general, using terms such as ‘promote’,-:‘encourage’,: ‘review’ and
‘develop’. Endorsed by the Commonwealth and-all state- governments:in-
1992, it has been followed by numerous other strategies, programmes:and.
actions, and by the incorporation of ESD principles into $0me: sectors
legislation, notably with regard to fisheries, agricultural and-veterinary:
chemicals, state-owned corporations, and planning legislation in some state
jurisdictions [ICESD, 1996]. :

The ESD process started in June 1990 with the release by the federal
Government of a public discussion document on a proposal to develop a
National Strategy for Ecologically Sustainable Development (NSESD)
{CoA, 1990]. The initiative came from Prime Minister Hawke, whose
environmental ‘conversion’ is reflected in his earlier Statement on the
Environment [Hawke, 1989]. As in Canada, reasons for the initiative had

:

e RIS
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much to do with the rise in electoral significance of environmental issues at
the time [Beder, 1993; Crook and Pakulski, 1995], and with a perceived
need to respond to international developments, in particular the publication
of the Brundtland report. _

The discussion paper was heavily criticised by Australia’s four main
environmental organisations (Australian Conservation Foundation,
Greenpeace, The Wilderness Society, and World Wide Fund for Nature -
Austraiia) for being fundamentally flawed and for tacking some ecological.
considerations on to an ongoing commitment to economic growth [Hare,
1990].

Hawke’s pieferred policy style has been referred to as consensual
[Crowley, 1997: 10; Fowler; 1993: I1. In line with this, the following stage
of the development of the ESD Strategy took a more consultative approach,
involving about 150 participants from a broad range of public and private
organisations. Nine working groups were established to produce reports for
the sectors of agriculture, forestry, fisheries, manufacturing, mining, energy
use, energy production, tourism and transport. Further reports on
intersectoral issues and the greenhouse issue were presented by the three
chairs. The final Strategy was released by the end of 1992 [CoA, 1992].

Although the process by which the Strategy was produced was largely
consensual, it was not broadly participatory. It has been pointed out that a
majority of the participants (78) were senior government officiats, many of
whom represented development-oriented departments. Only 24 people
represented environment, consumer and justice movements [Diesendorf
and Hamilton, 1997: 286-8]. Consultation with and input from the wider
community was Hmited to two consultation meetings at a very late stage.
Beder [1993: xiv—xv; 287] notes that as the ESD working group meetings
accurred behind closed doors, participation was in effect confined to a select
fow people, that ‘dissenters’ (in particular those of a ‘deep-greent. -
complexion) were marginalised, and that the process inhibited wider publig
debuate on ESD.. As the process was perceived to be structured in favour:
vested interests, Greenpeace and the Wilderness Society withdrew,

Disillusion -with the Strategy was further fuelled by the wiy.
government treated the 500 recommendations put forward by the:W
groups. Although environmentalists felt that some sof
recommendations reflected real progress achieved in some 0
groups (notably on Energy Use, Transport, Tourism, and Fishe
to a large extent negated by the fact that some key Tecon
watered down in the final Strategy, as a resulf: of
bureaucrats [Diesendorf and Hamilton, 1997: 2935
the eyes of many of the people who had participated
minute intervention amounted to a lack of recogn
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undertaken by the working groups, and a disavowal of the consensus that
had been achieved on important issues. As a result, the already small
~‘ownership’ basis for the Strategy was further reduced.

On 7 December 1992, the Strategy was formally adopted by the Council
of Australian Governments which noted that ‘the implementation would be
subject to budgetary priorities and constraints in individual jurisdictions’
[CoA, 1992: 14]. An ESD Steering Committee was established to monitor
and report on its implementation. In 1994, this task was combined with that
of overseeing the implementation of the National Greenhouse Response
Strategy which had been developed parallel to the ESD Strategy, and
allocated to the Intergovernmental Committee on:ESD (ICESD).

That the implementation of the ESD-Stralegy stumbled upon many
difficulties already became apparent:in the first feport of the ESD Steering
Committee. Although the Committee’noted: that-within:the States many
initiatives had been introduced. that:promoied ‘an ecologically sustainable
development ethos, it also. commented that:many. of the.tools required to
manage the change towards ESD: (suchas- indicators which integrate
economic, social-and’environmental performance at all levels of
government) were not yet available: The Committee also argued that the
absence of timelines: made it difficult to assess progress on the
implementation of the ‘Strategy, and that a lack of financial resources had
been a constraint on the ability of jurisdictions to initiate some of the action
LESD Steéring Committée, 19931 6].

“Whethier and how the ESD:Strategy has been implemented, and what the
effects thereof have beett; is‘open to interpretation: On the one hand, many
other strategi¢s and initiatives which'purport to promote sustainability have
been developed following the adoption-of the ESD Strategy, at the national
Jevel and even more at the §tate and local government levels: . some two
hundred policies; plars, stiategies and programs‘are now claimed to support
the overarching NSESD’ [Dovers and Williams, 1997: 5], At:the'national.

level, strategies have been adopted for forests, waste management: and: .
biodiversity [DEST, 1998a: 3], among others [Fowler, 1993: 4]. Since 1992, -

more than 100 programmes and projects in support of localising sostainable
development have been launched, several of which seem promising in that
they appear to enjoy a high level of commitment and support {Diesendorf
and Hamilton, 1997: 296-8]. In as much as these developments can be
attributed to the ESD process, and/or can be seen as its metamorphosis into
more practical forms, the ESD process in Australia is far from dead. Given
this degree of follow-up, Dovers [1997: 7] denounces the claim that ‘ESD
is dead’.

On the other hand, it is far from clear what the effects of all these
initiatives are, and whether they amount to more than paper exercises in
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stating a commitment to sustainability. In 1997, the Department of the
Environment, Sport and Territories reported that the implementation of the
ESD Strategy has occurred mostly in the areas of formal education and
training, information collection and dissemination, community awarefness,
education and participation programs, but that it has been “patchy’ in other
areas [DEST, 1997: 2]. Diesendorf and Hamilton [/997: 293-5] argue that
very little has been implemented apart from more studies, inquiries and
reviews.

Notwithstanding these apparent contradictions, a few things are clear.
First, the implementation of the ESD Strategy has occurred in an
uncoordinated manner; it has been left to individual government
departments, states, and local governiments to give consequence to the
Strategy in ways that they deem desirable. Second, the means for
systematically assessing the implementation of the Strategy and its effects
are missing. Third, the claim that the nomerous ‘sustainability initiatives” at
the different levels of government following the adoption of the ESD
Strategy are proof that the Strategy is alive, is highly problematic as many
of these initiatives have been undertaken independently of the Strategy and
not as part of a deliberate implementation of its components. Even though
the notion of sustainability may be alive and have become an integral if not
dominant part of the discourse at various levels of government, the Strategy,
as a deliberate effort to operationalise what sustainability means and a co-
otdinated network of programmes and action, seems dead indeed,

Support for the latter interpretation can be found in the fact that since its
adoption the Strategy has not been revised or revisited by the Government,
despite declarations of intent to do so [Commonwealth of Australia, 1996:3;
DEST, 1998a:3]. Various analysts argue that since the change of Prime’
Minister in 1991, political commitment to the Strategy (and environmental
issues in general) has declined [Crowley, 1997: 3, 12-13; Dovers, 1997:
891, Like Canada’s Green Plan, the Australian ESD Strategy has been
doseribed us a (failed) experiment, a one-off event that is unlikely to be
repentedd [Papadakis, 1993: 128-34; Doyle and Kellow, 1995: 149-30].
One commentator argued: ‘Over time, many strategies have seen the light
i AustraliaBut very few have lived for long. The test whether a strategy -
has any meantng:lies in whether it is succeeded by a second version’
[Matthews, 1998]. The ESD Strategy may therefore share the fate of the. -
National Conservation Strategy for Australia that was adopted in 1983, but

which ‘soon faded and achieved little, lacking implementation plans, .-

enforcement, resourcing or institutional support. It was soon forgotten ..
[Povers and Williams, 1997: 5], CotEL

In Australia, as in Canada, the demise of green planning at the federa_'l_f_.
level has been followed by a greater emphasis on institutional reform rathet. -
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than the development of substantive environmental policy. But whereas the
reforms in Canada (the establishment of the Parliamentary Commissicner of
the Environment and the requirement upon government departments to
produce sustainable development strategies) are formally and explicitly
based on the promotion of sustainable development, the proposed reforms

in Australia seem to be driven more by the political dynamics of Australia’s

federal system of government (and a desire to reduce the power of the
federal government to halt development initiatives within the states) than by
an intention to redesign the institutional framework on the basis of the
sustainability principle. The proposals, described as the greatest and most
comprehensive shake-up of -environmental legisiation in recent times,
affecting over 20 Commonwealth statutes [DoE; 1998), were prepared in a
hurry and released early: in 1998 with:little provision: for meaningful public
input or consultation:: They. add:fuel:to:the: already: strained relations
between the environmental groups:and:the federal government, and appear
to mark a return:to- a more. adversarial: rather:than’co-operative style of
environmental.-policy: development: [Daws 1998 Hoggarth, 1998;: NSW
Environmental Deferider’s: Office 1998].

In summary, green-planning in both Canada and Austraha has been
characterised by strong central government control, circumscribed
participation, a narrow ‘ownership’ basis, non-systematic implementation
and monitoring, and premature death., In both cases, the green plan or
strategy was adopted in the expectation of political rewards which did not
materialise in large part because of the way the process was handled and
potential supporters alienated. Consequently, from their very start, the green
planning exercises in Canada and Australia failed to create a broad and
strong sense of public ownership and were closely associated and identified
with the government of the day. When: governments' changed, and/or lost
their enthusiasm because the expected:-political :rewards. failed to
materialise, their commitment towards green planning: also crumbled. As
the institutional basis for green planning had been weak from: the very:start,

and was even further reduced over time, the green plans faded into oblivion:-

The experience in Australia and Canada has done nothing to promote
green planning. On the contrary, it seems to have further compromised the
idea of rational-comprehensive and integrated environmental policy
development at the national level in these countries, and eroded the already
shaky support for such an approach among political leaders, bureaucrats,
andenvironmentalists, to the point where few people now advocate a
revival or repeat of what have been called ‘experiments’.

S
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Obstacles to Sustained and Effective Green Planning

In the following discussion, the focus is not so much on the conditions that
affect the introduction of green planning [Toner and Doern, 1994], but on
factors that appear to influence its ongoing viability and effectiveness. Its
demise in Canada and Australia shows that sustaining green planning is
problematic, particularly because of a lack of sustained political support.
But what explains this weak(ening) support?

Four sets of main factors or issues can be identified: issues associated
with a federal system of government; political-economic factors; vested
bureaucratic interests; and a weak green planning community
(constituency).

First, the demise of green planning in Canada and Australia might be
blamed on the fact that both countries have federal systems of government.
Environmental policy development is complicated by the division of
responsibilities between the federal government on the one hand, and
provinces/states on the other. As there is uncertainty about the boundaries
of their respective mandates, and provinces/states strongly guard against
perceived federal infringements on their powers, federal-province/state
relations have been strained at times [Kellow, 1996; Harrison, 1996: 167].
Green planning initiatives by the federal government have been treated with
suspicion by the provinces/states, and seen as a possible means for the
federal government to extend its powers over them. As the provinces/states
did not play a major role in the preparation of the Green Plan and ESD
Strategy, but were likely to be saddled with an important part of the burden
of their implementation, it is not surprising that they felt little inclined to
embrace these initiatives. Green planning is going nowhere if
states/provinces simply do nothing or adopt symbolic policies at best.

The issue of federal—state/province relations is complex and not easily
resolved. Although in Canada relations have been co-operative most of the
time (albeit less so in more recent years), and in Australia they have moved
from more confrontational during the 1980s to more co-operative in the -
1990s, important obstacles to coherent environmental policy development
between the levels of government remain. In particular, the institutional-
framework for co-operative environmental policy development in both -
countries is still radimentary and rather undemocratic, as it oceurs prlmduly_
at the executive level (of Ministerial Councils), without sufficient and
durable institutional support, and with little or no input from the broad Ldngé'
of relevant constituencies. As Skogstad [1996: 125] argues: ‘A more
intractable institutional barrier [than federalism] to coherent envuommntal :
policies has been weak or ineffective mtergovemmeumi mechanisms 10~
coordinate environmental and developmental issues and _l_ntcrc_sts S0 fat, .
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‘executive federalism’ has been the main mechanism for environmental
policy co-ordination between the two levels of government in both Canada
and Australia. Although this may be appropriate when hard political
decisions need to be made (and bargained about), it is not suvitable for the
preparation of policies on environmental issues that transcend individual
states, and require careful analysis and the development of coherent
responses. Given that such decisions are made behind closed doors without
extensive input from affected parties, it is also not conducive to the
development of effective policies.

But even if federal and state/provincial governments co-operate, this
does not necessarily imply a high level of commitment to green planning. A
co-operative approach (in Australia based on a ‘concurrent’ interpretation
of the constitution which puts an emphasis on shared responsibility for
environmental matters rather than a ‘coordinate’ interpretation which sees a
sharp and hierarchical division of respon‘;lblhtles [Dovie and Kellow, 1995:
144-50; Kellow, 1996}), does not by itself resolve the problem that the
governments of states/provinces are percewccl by many to be captured by
development " interests, compete w1th each other _economically, and
consequently assign low priority to envuonmunml matters [Harrison, 1996:
20-24; Kellow, 1996: 137-91. As Hartison notes: ‘Nmthc.r collaboration nor
competmon isanendin 1lself A mme impc) ﬂnt q uon u co- operatlon or

Whether a co- opcmuve approach |
approach (as in the Umtucl Slat

cons1deramons rather than an mtrms;c envuonmcntal commltmcm 1s also
suggested by the fact that in Australia” fmch 1ightsi were plckecl with the
governments of less populated (pcrlphclai) '_sl'ltes (with "a smaller
representation in Parliament) [Kellow, 1996; 1471 Tn Harrison’s terms,
federal governments are normally quite happy to ‘pass. the buck’ for
environmental matters to the provinces [Harrzwn, 1996]. For both Australia
and Canada it has been argued that the issue is not that the federal
governments do not have enough power with regard to environmental
issues, but their reluctance to use the powers they have [Harrison, 1996:
164; Holland, 1996: 8; Kellow, 1996: 153]. Even in those instances where
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they use their powers, Harrison notes, there is still the tendency to take
measures of a largely symbolic nature [Harrison, 1996: 17, 29, 1 64].

Therefore, although federalism may complicate green planning, it
should not be assigned prime responsibility for its demise in Canada and
Australia. Rather, as Kellow notes: °... the considerable constitutional bases
for Commonwealth action on environmental grounds are no konger at issue.
The key questions about Commonwealth involvement are political’
[Kellow, 1996: 142]. Federalism is not the main cause of, or excuse for,
weak environmental policy or action, but rather functions conveniently as a
screen for a lack of political will to act at both levels of government.

More fundamental to the difficulty of building sustained support for
green planning in Canada and Australia may be political-economic factors.
The dynamics of capital accumulation and market expansion are the driving
forces behind an increasingly globalised political-economic system that
commodifies social and environmental vaiues, and treats them as means
rather than ends [Athanasiou, 1996; Korten, 1995; Polanyi, 1944, 1957].
Since the carly 1980s, many governments have elevated rationalist
economic policies to an almost religious status. Despite the rhetoric of
sustainability, social and environmental values consistently are treated as
Juxuries, or as means for promoting economic growth [Biihrs and Bartlet,
1997]. Under this regime, environmental measures that are seen as a threat
to economic growth stand little chance of being introduced. Worse, in many
countries, including Australia and Canada, environmental policies and
institutions have been, or are at risk of being, dismantled, and
environmental expenditure cut, because they are perceived as obstacles to
economic growth and development [Christoff, 1994; Toner, 1 Q96].

Although these factors are at work in most if not all countries, they are
arguably of greater significance in countries whose economies are heavily
dependent on the export of natural resources, like Australia and Canada.
Fundamentally, under the prevailing economic system and policies, the state
of the economy in these countries relies on increasing resource exploitation
and export, especially given the ongoing deterioration in the world price of
many primary products relative to industrial goods and services. Given the
structure of their economies, it may be significantly more difficult for
Australia and Canada to operationalise the concept of sustainable resource
management than, say, for the Netherlands, which relies heavily on resource
imports. This may also help to explain why notions such as ‘ecological
modernisation’, the ‘factor four (or ten) revolution’, and ‘industrial
ecology’, which are based on the assumption that economic and
environmental gains can be made by reducing the use of resources, have
been slow to catch on in Canada and Australia compared to some European
countries [Jinicke and Jorgens, 1998: 31; Runnals, 1998; Toner, 1998].
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Being resource-rich and big countries, both Australia and Canada may
experience less environmental pressure than smaller, more densely
populated and industrialised countries. This does not imply, however, that
the pressure that they exert on the global environment is not significant,
Both Australia and Canada are high energy consumers, and are among the
highest greenhouse gas emitters per capita in the OBCD [OECD, 1998:
146-7]. Although in part this can be attributed to their size and geography,
which may make it difficult, if not impossible, for these countries to bring
their consumption and emission levels to those of smaller and more densely
populated countries, this does not mean that there is no scope for reducing
these levels significantly. However, the domestic pressure to do so is likely
to be less in Canada and Australia than in countries that depend heavily on
resource imports.

Third, associated with these political-economic issues, vested
bureaucratic interests are important to explain the difficulty of sustaining
political support for green planning. A green plan may be perceived by
many agencies and business interests as a threat rather than an opportunity,
and may therefore be resisted and resented [Bithrs, 1 996; Dovers, 1997].
Apprehension about the implications of green planning for their mandates,
especially among development oriented government . departments, and
misgivings about the (potential) rise of the environmental ministry or
department in the bureaucratic hierarchy, played a role in both Australia and
Canada. In Australia, the involvement of senior officials in the production
of the ESD Strategy was inspired foremost by a concern that it would put
restraints on economic development, whereas in Canada government
departments joined the process mainly to tap into the considerable amount
of funding attached to the Green Plan. In both countries, many government
departments never really bought into the rationale for green planning, and
lost interest as soon as the main issues were decided. In Canada, there was
even a backlash against the environment department, as senior bureaucrats
in more powerful departments had been rubbed the wrong way in the
process. ' ' - SRR

There is no easy way to overcome these obstacles: Tact and diplomacy

may help to mitigate bureaucratic territorialism, but cannot surmount it
Given the way bureaucratic mandates are usually structured and formulated,
the idea that environmental and development interests can be reconciled
quickly runs into brick walls. Although environmental awareness within the
public service may be higher now than ten years ago, there are as yet few
‘gigns that environmental considerations are given anmy other status than
afterthoughts. Whether the obligation on government departments to
regularly produce a sustainable development strategy. as introduced in
Caniida, will lead to a greening of the public service remains to be seen. But
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even if that were to be the case, it is no substitute for green planning, as this
requires a far greater degree of co-ordination and integration between
departments than is presently occurring. To achieve that, a more
fundamental restructuring of bureaucratic mandates on the basis of
sustainability goals may be required. Although that may seem too radical a
proposition at this time, the idea is compatible in principle with the ‘New
Public Management’ ideology that has become so dominant in many
countries [Hood, 19911 , and the associated emphasis on ‘management by
objectives’. The main issue, of course, is that as yet environmental goals
carry insufficient weight to be assigned such a fundamental status.

Finally, a fourth set of reasons why the support for green planning in
Canada and Australia has not been sustained can be found in the failure of
their green planning processes to build or strengthen a wider green planning
community or constituency. Although the introduction and continuation of
green planning depends on political support at the highest political level
[Falloux and Talbor, 1993: 51, 79; Fowler, 1993: I; Toner and Doemn,
1994: 396], governments and (Prime) Ministers come and go, whereas the -
opposition and resentment against green planning are likely to remain. For
a green plan or strategy to survive, it is indispensable for its support base (or
constituency) to be broadened and strengthened sufficiently to withstand a
loss of political interest or worse.

Whether a green plan finds ongoing support within government circles
and the wider society depends in large part on the process by which it has
come about. In some cases (as in the Netherlands) a green plan based on an
independent, scientific analysis of the environmental problems facing the
country may find acclaim and support across political boundaries and
successive governments. This ‘Dutch scenario’ assumes that the scientific
findings on which such a plan is based are not strongly contested, that the
level of public concern about the environment remains sufficiently strong,
and that ‘target groups’ are willing to accept the objectives and targets
specified in the plan as legitimate and fair.” In such a situation, governments
and societal groups (including industry) effectively buy into the plan on the
basis of its credibility, a sense of necessity and urgency, and the
understanding that everyone is held accountable for ‘doing their bit’.

Where these conditions do not exist, a sense of co-ownership of a green
plan will need to be created by the active involvement of people and groups
who have a stake or interest in (causing or resolving) environmental
problems, As that means virtually everyone in society this poseé “an
immense challenge and brings with it enormous transaction costs. Ideally,
instead of being controlied from the top, the green planning process is
democratic and ‘bottom-up’, involving all those who choose to be involved,
from individual citizens, neighbourhood groups and local governments, to -



120 ENVIRONMENTAL POLITICS

interest organisations, the business sector, siate or provincial governments,
government departments and members of Parliament. In this scenario, green
planning is not confined to the produciion of one central plan, but involves
developing a set of interlocking local, regional, state/provincial, and
national plans that involve as many people as possible.

Increasing societal input is not necessarily a smooth process, however.
Although participatory policy development and dispute resolution is widely
advocated, it is fraught with theoretical and practical difficulties [Amy,
1990; Dahl, 1970; Warriner, 1997]. It may generate rather than abate
conflict and frustration (especially initially), takes much time and effort, and
requires atientiveness to the potential for manipulation and capture. There
are no commonly agreed formulae as to how it can or should be done, but
the green planning process needs to be inclusive and democratic to enjoy
sustained support. s '

A Revival of Green Planning in Canada and Australia?

With so many odds against it, it would be casy to-write off green planning
as a viable option. The Green-Plan in: Canada, and the:ESD Strategy in
Australia are sometimes referred toias: failed experiments that are unlikely
to be repeated. It has also been argued that for these countries, given their
size and the diversity contained within-their borders, it is neither realistic
nor desirable to develop comprehensive environmental policy plans similar
to those adopted in the Netherlands. Quite appropriately, these countries
have a federal system of -government that assigns a key role in the
development of environmental policy to the states and provinces [Kellow,
1996; 149]. Moreover, from an environmental point of view decentralised
environmental decision-making (for instance, in bio-regions) is often scen
as the way to go. So, are there any reasons for holding on to the idea of
green planning at the federal level? S
The discussion above contains several elements of a.case for the revival
of green planning. For a start, reverting to ad hoc, fragmented and reactive
environmental policy-making is no real option if environmental problems are
to be resolved rather than displaced and/or intensified, Green planning has to
be done even if it is difficult [Bartlezs, 1990]. Writing off green planning as
impossible amounts to giving up an essential element in the effort to resolve
environmental problems. Although sustainability can be advanced via the
other two pathways mentioned earlier in the paper, institutional reform and
* social mobilisation, these also have their limitations, and will need to be
-complemented and supported at the policy level across all policy areas to
woid conflict with the activities of government at all levels, and of those
tivolved in the implementation of policies.

o ot
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. A second factor encouraging the revival of green planning lies in
international environmental developments, Increasingly, international
agreements are negotiated that require countries to meet specific objectives
or targets with regard to key environmental issues, such as the reduction of
greenhouse gas emissions. As these issues touch upon many areas of
economic and environmental activity, they function as a lever for the
development of more comprehensive and integrated environmental policy.

A third source for the likely revival of green planning in Canada and
Austratia lies in the fact that internationally the practice of green planning
is still spreading steadily (with Germany being one of the countries that has
recently adopted it), and has become a norm promoted by international
organisations, such as the OECD and World Bank. The OECD, in its
environmental performance reviews of Canada and Australié, urges both
countries to breathe life into their green planning efforts [OECD, 1995: 111;
QECD, 1998: 15] and continues to promote the development of a more
integrated approach to environmental policy making in general [OECD,
1996a; 1996b]. Increasingly, Canada and Australia risk being perceived as
laggards if their green planning efforts are not sustained.

Actually to revive green planning in Australia and Canada, however,
requires more than good reasons. Good reasons have to be argued
convincingly and effectively in the political arena by forceful and skilful
advocates. But even then, much depends on the political orientation and
commitment of those in power, and it is well possible that the chances of
reviving green planning are slim without a change in government or political
leaders. Meanwhile, the onus is on its advocates (the ‘policy enirepreneurs’
[Kingdon, 1984]) to keep the idea alive, strengthen its support basis, and to be
ready to put forward a convincing case when the time comes.

More broadly, the chances of putting green planning back on the
political agenda in Australia and Canada depend on developments in public
support and demands for environmental issues, and the incidence of ‘crises’
or “focusing events’, on the national and/or international level [Kingdon,
1984]. As environmental problems keep mounting, and policies continue to
be weak or ineffective, the demand for a more forceful and effective
approach to environmental problems is likely to return.
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NOTES

1. A view expressed by people interviewed by the author in Canada as well as Australia. The

OECD in its review of environmental policies of Canada and Australia, makes virtually
identical statements about the status of green planning in both conntries, noting that ‘efforts
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are (now) directed at breathing life [emphasis added] into Canada’s (Australia’s) sustainable
development policy agenda [OECD, 1995: 11i; OECD, 1998 15, 371, See also Chyistoff
[1994: 362-31.

2. This does not mean {o say that, at times, the governmenis in these countries have entered into
negotiated agreements with major interest groups {such as the ‘Accord’ with the trade unions
concluded under the Hawke/Keating goverament in Australia). But such an approach has
been the exception rather than the rule, and dependent on particular leadees rather than an
element of the political culture in these countries.

3. So far, both conditions have been largely met in the Netherlands, although at some stage an
employers’ organisation withdrew its support [or the Dutch policy plan as targets for
combating acid rain had been set without its agreement [Wallace, 1995: 59], and the status
of environrmental issues on the public agenda tas declined in recent years. Public willingness
to contribute to resolving environmental problerns remains high, however [RIVM, 1997 17}
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