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ABSTRACT

The Commission for the Environment in New Zealand was established in
1972 in response to the world-wide upsurge in environmental concern which also
affected this country. The rationale for its establishment, apart from satisfying a
political need, was that a central government agency with an overall responsibility
for the environment would improve the co-ordination of environmental policy.
Given the comprehensiveness of the environment concept, and the fragmentation
of administrative responsibilities in this policy area, the Commission was expected
to play an overview role in the provision of advice on environmental policy

development to the Government.

In the thesis the Commission’s performance as environmental policy co-

ordinator has been analysed in the context of political and institutional
constraints. The low priority assigned to environmental values by New Zealand
governments between 1972 and 1984 found reflection in the weak position of the
Commission relative to other agencies within the bureaucratic framework.
Although the Commission’s open mandate allowed it to pursue a flexible approach
trying to co-ordinate environmental policy, it was hindered by a lack of
recognition of its co-ordination responsibilities by other departments and, in fact,
governments. Given the lack of recognition and formal powers, and the
Commission’s very modest resources, the Commission’s success in co-ordinating and
promoting environmental policy, both in substantive and procedural ways, has
been small and of an ad hoc nature. Its main role has been that of an advocate of
environmental values and public input in environmental decision-making,
particularly through the implementation of the environmental impact procedures,
even though this role was balanced against that of being an independent expert
agency.

The study demonstrates how the performance of a central environmental
agency is constrained by the limits inherent to the institutional framework in
which it operates. However, it also reveals the limitations of efforts to enhance
such performance by institutional design. Institutional arrangements and reform
are highly political in nature, reflecting the relative political strengths of interests
and ideologies. The policy performance of central agencies depends therefore as
much on their relative position in the institutional framework as on the character

of the dominant interests and ideology.
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INTRODUCTION.

Did the Commission for the Environment "make a difference" with respect
to the development of environmental policy in New Zealand? Fourteen years after
its establishment in 1972 as the central environmental agency responsible for the
co-ordination of environmental policy, the Commission for the Environment was
disestablished, and replaced by a Ministry for the Environment. Implicit in its
establishment, and also disestablishment, is the assumption that organisation makes
a difference. Creating a new government agency, it is generally assumed, reflects a
recognition that the problem area with which it is dealing is important enough to
justify special consideration by the government. It is often thought that, by
institutionalising special attention for that problem area in a new government
agency, or by changing the organisational arfangements for dealing with these
problems, more effective and "better" solutions can be found and put into practice.
In other words, organisation, and reorganisation, matter.

In reaction to the upsurge of environmental concern in the early 1970s,
many governments created new agencies with specific responsibilities for the
environment. Although in somé cases this implied not much more than changing
the label of an existing agency, it more often involved a reorganisation of tasks,
or the introduction of new responsibilities. The specific nature of responsibilities
of these new environmental agencies varied from one country to another, and can
be related to the variation in environmental pressures and demands as well as to
political and socio-economic differences.!

However, a common element in the creation of these new agencies is that
they reflect recognition of the need for a "lead" agency responsible for "the
environment”". Making one agency responsible for "the environment" suggests that,
despite, or because of, the distribution of enviranmental responsibilities amongst
state agcﬁcics, there is a need for an agency with some kind of leading, overview,
or co-ordinating role. These agencies will be referred to as "central" environmental
agencies, in the sense that they are seen as playing a key role in the integration of

the central government’s environmental policies, by dealing with "the

1. The field of comparative studies of environmental policies goes far and wide. For some useful studies see
Lundqvist, L.J. (1974), Environmental Policies in Canada, Sweden, and the United States: A Comparative

Overview. London, Sage Publications; Park, Chris C. (1986), Environmental Policies, An International Review.
London, Croom Helm; Enyedi, Georgy, August J.Gijswijt and Barbara Rhode, eds.(1987), Environmental Policies
in East and West. London: Taylor Graham. For a comparison in specific areas see Brickman, R. S. Jasanoff and

T. Ilgen (1985), Controlling Chemicals, The Politics of Regulation in Europe and the United States. Ithaca and
London, Cornell University Press; Knoepfel, P. and H.Weidner (1986), "Explaining Differences in the

Performance of Clean Air Policies: An International and Interregional Comparative Study”, Policy and Politics,
Vol.14, No.1, pp.71-91.
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environment" from a broader perspective than other, more specialised, agencies
with narrower responsibilities.

To what extent central environmental agencies have "made a difference"
with respect to environmental policy development is the broader question of this
study. Given the continuing deterioration of the environment, in countries
separately as well as globally, and the fact that central environmental agencies
have now been operating in many countries for some twenty odd years, the
question of the efficacy of these agencies can be raised. Doubts have been
expressed about their policy performance, in particular with respect to the
development of a more coherent and comprehensive, anticipatory approach to the
environment. Yet, it can be argued, such an approach is needed if environmental
problems are to be addressed more effectively, given the interdependence between
environmental phenomena.

For improving the policy performance of central environmental agencies,
an understanding of the reasons for failure with regard to comprehensive
environmental policy development needs to be developed. Although, a priori, some
of the possible reasons for fai[ure can be derived from the realm of public policy
theories, it can be argued that it is necessary to analyse the performance of these
agencies in order to understand more fully the factors that have been responsible
for failure, and to confirm or reject theoretically based observations.

A core argument in this thesis is that, for a fuller understanding of the
reasons for environmental policy failure, the context within which central
environmental agencies have to operate, has to be taken into account. Political,
social and economic developments and conditions set many of the constraints
under which environmental policy develops, and permeate the institutional
framework, setting limits to these agencies’ capabilities. Although this may seem
obvious, it is important to keep this in mind when analysing the policy
performance of a single agency. When talking about policy failure, one needs to
-assess carefully the nature of the failure, who or what fails, and the factors
behind it.

One of the underlying propositions in this thesis is that the failure of
central environmental agencies in developing a coherent, comprehensive
environmental policy can be attributed to the relative position of these agencies in
the bureaucratic framework, preventing them from getting involved into policy
areas (such as economic policy) crucial to the development of a comprehensive

environmental policy. When these policy areas remain insulated from these
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agencies, environmental policy development does not transcend the level of
symbolic, or meta-policy.?

The study focuses on the Commission for the Environment’s role in the
development of environmental policy in New Zealand. The period covered is from
the 1960s (the "pre-environmental era") to 1986, when the Commission was
replaced by a Ministry for the Environment, as part of a much broader process of
reform of government administration. The intention is not to provide a complete
historical account of the Commission’s activities, but to assess the performance of
the Commission as a central government agency, and to analyse the obstacles for a
more comprehensive approach to environmental policy development, whilst taking
an eclectic recourse to public policy insights. The goal is to provide an in depth
case study of the relationship between the context in which environmental policy
develops and the policy performance of a’ccntral agency, and in particular, of
how the constraints inherent in the policy context find translation into the
institutional arrangements of which the central agency is a part, thus setting the

limits within which it had to operate.

Outline of the Study.

In the first chapter, a framework for analysing the environmental policy
performance of central environmental agencies will be developed. The concept of
environmental policy will be defined, and the particular difficulties related to
(comprehensive) environmental policy development will be discussed. On this basis,
a set of factors affecting the policy performance of central agencies will be
postulated and elaborated upon. Also, the significance of these conjectures for the
New Zealand situation will be assessed.

In the following two chapters (II and III), the context from which the
Commission from the Environment emerged, will be described (pre-1970, and from

1970 wuntil 1972). Then, in chapter IV, the process of the Commission’s

2, Symbolic policy is here defined as the adoption of a policy by government without adequate provisions for its
implementation; see Edelman, Murray (1971), Politics as Symbolic Action. Mass Arousal and Quiescence. New
York, Academic Press. Meta-policy, in the terminology of Dror, refers to "policy making on how to make policy”,
implying a search for ways to improve the policy process on the assumption that this will improve policy output;
see Dror, Y. (1968), Public Policymaking Reexamined. Scranton, Chandler Publishing Company, p.160. Whether
improved policy performance indeed results, is an open question. Meta-policy may involve the political practice of
creating or reforming institutions in a policy area without bringing about a substantive change in policy
(guidelines); this creates the impression that the government is dealing with a problem (by allocating or
redistributing resources), but in fact little or no change in policy may occur. In other words, the claim that meta-
policy leads to improved policy performance needs testing on a case by case basis.
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establishment will be analysed, to illustrate how contextual factors were translated
into institutional constraints on comprehensive environmental policy-making,

In the next four chapters (V, VI, VII, and VIII), the role of the Commission
in the development of environmental policy (from 1973 to 1986) will be analysed.
In Chapter V, the focus will be on the Commission’s performance in the
environmental impact assessment procedures, which, in practice, had become one
of its major areas of responsibility. In particular, the relevance of the procedures
as a mechanism for environmental policy development will be analysed. Chapters
VI and VII focus on the co-ordination role and efforts of the Commission, and are

based on two different approaches to co-ordination. In chapter VIII the

Commission’s policy efforts with respect to four environmental policy areas will

be analysed, to find out how factors affecting policy performance combine in
particular cases.

In Chapter IX the process of environmental reform after the election of the
Labour Government in 1984, leading to the disestablishment of the Commission
and the creation of a new Ministry for the Environment, will be analysed. In
particular, the focus will be on the interplay between the changing policy context
and the institutional arrangements for environmental policy development. The
purpose is to assess if, and if so, to what extent, the factors affecting the policy
performance of the central environmental agencies have been changed, and
whether the prospects for the development of a more coherent, comprehensive

environmental policy have been enhanced.




CHAPTER I - ENVIRONMENTAL POLICY DEVELOPMENT AND THE ROLE
OF NEW CENTRAL GOYERNMENT AGENCIES.

1.1. Introduction.

In this chapter the theoretical framework for the study of the Commission
for the Environment’s role in environmental policy development will be set out.
First, the concept of environmental policy will be defined. Second, reasons for
"environmental policy failure" will be discussed on the basis of an overview of
public policy literature and publications on this particular area. Third, the role of
central environmental agencies in environmental policy development is dwelt
upon, and factors affecting their "policy performance" put forward. Finally, the
methodological implications of these theories and ideas for the study of the role
of the Commission for the Environment in environmental policy development will

be assessed, and an overview provided of the structure of the thesis.

1.2, Environmental Policy Defined.

The term environmental policy suffers from a notorious dual parenthood:
the concepts of policy and environment. Both concepts have been the subject of
controversy with respect to their meaning and usefulness. It is not surprising,
therefore, that many publications on environmental policy and politics avoid
defining the term environmental policy altogether. Implicitly or explicitly this
reflects the view that it is a waste of time to squabble about the exact meaning of
the term environmental policy and that it is more productive to delineate thé field
by dealing with empirical or "concrete" issues and questions which are considered

as being part of it.!

1 By far most publications dealing with environmental policy included in the bibliography fail to define the
concept of environmental policy, or, for that matter related concepts such as environment, environmental politics
or environmental management. A few exceptions are Caldwell, Lynton K. (1971), Environment, A Challenge to
Modern Society. Garden City, N.Y.: Anchor Books. O'Riordan, T. (1981), Environmentalism, London: Pion;
Baldwin, John H. (1985), Environmental Planning and Management. Boulder, Colorado: Westview Press; Park,
Chris C. (1986), Environmental Policies, An International Review. London: Croom Helm. A collection of

definitions and statements on "the environment” is provided by Teymor, Necdet (1982), Environmental
Discourse. London: ?uestion Press, pp.44-48. This sample, however, contains virtually no references to
environmental policy and ignores many important publications in that field. Sometimes the more confined and
precise concept of ecology is being used (and defined) instead of the term environment, such as in Ophuls,
William (1977), Ecology and the Politics of Scarcity. San Francisco: W.H.Freeman, and Dryzek, John S. (1987),
Rational Ecology: Environment and Political Economy. Oxford: Blackwell. The drawback of relying on such a

more confined concept as ecology instead of environment will be discussed later in this chapter.
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The question of definition, however, is a crucial one, not only to provide
clarity about the object under study?, but also as a political instrument in societal
control. The way in which "the environment" is being defined affects the selection
of courses of political action. The definition of policy issues is part of the process
of agenda-setting and has implications for the degree of politicisation. By exerting
control over the interpretation of problems or events political demands can be
mitigated or channelled.’

With the increased role of intellectuals in society, and the concomitant
importance of the "culture of critical discourse"* in the political process, it is
important for policy analysts to be aware of the potential political implications of
their definition of and approach to environmental (or other) problems. In that
respect policy analysis can never be neutral, whatever the scientific or ideological

commitment of analysts and the level of abstraction of their analyses.

1.2.1. The Policy Concept.

Ever since the field of policy analysis has emerged, the term policy has
been interpreted in a variety of ways5 Clearly, its meaning is not self-evident,
although it has been argued that "Policy is rather like the elephant - you recognise

it when you see it but cannot easily define it."®

2, Teymor elaborates on the need for "environmental discourse” to rid itself of the vagueness and "ideological"
nature of its vocabulary as an essential requirement for theoretical understanding. The term "environment"
should be dropped because it is "a vague generalization which defies definition and scientific specification”.
Instead, environmental analysis should focus on clearly identifiable objects of study. This recommendation
concurs with the practice followed in many studies of environmental policy, discussed in the previous footnote. It
can be argued, however, that such a practice ignores the political context in which environmental policy is
inevitably shaped and would contribute to the depoliticisation of environmental issues. Teymor, Necdet (1982),
Environmental Discourse. London: ?uestion Press.

3. Beyer, Janice M. (1981), "Ideologies, Values and Decision Making in Organigations”, in: Paul C.Nystrom and
William H.Starbuck (eds.), Handbook of Organizational Design, Volume 2. Oxford: Oxford University Press. In
their critique on Lowi’'s postulate that "policies determine politics” (implying that policy processes differ
depending on policy type) Greenberg et al. correctly note that the question how an issue should be classified is
often itself subject to political debate: "Variations in perception of a policy are especially likely to occur when
participants in the process actively seek to redefine the issue.” Greenberg, George D. J.A.Miller, L.B.Mohr and
B.C.Vladek (1977), "Developing Public Policy Theory: Perspectives from Empirical Research”, The American
Political Science Review, Vol.71, No.4, p.1535. For an elaboration on the theme of how beliefs and perceptions are

influenced by governmental activity see Edelman, Murray (1971), Politics as Symbolic Action. Mass Arousal and
Quiescence. New York, Academic Press.

4. Gouldner, Alvin W. (1979), The Future of Intellectuals and the Rise of the New Class. London: The
MacMillan Press.

5. For a summary of definitions see Ham, Christopher and Michael Hill (1984), The Policy Process in the
Modern Capitalist State. Brighton: Harvester Press, p.11, and Heclo, Hugh H. (1972), "Review Article: Policy
Analysis", British Journal of Political Science, Vol.2, p.84.

6 C.Cunningham, quoted in Ham, Christopher and Michael Hill, The Policy Process in the Modern Capitalist
State, p.11.
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Yet, despite the variety of definitions of the term policy, it is possible to
discern a number of key elements of the concept: first, a "middle range" location
in terms of the level of analysis; second, purposiveness; third, it refers to action as
well as "inaction"; and fourth a dynamic nature.”

(1) With regard to the first aspect it has been pointed out that the term
policy, in terms of level of analysis, "is a concept placed roughly in the middle
range". the term "is usually considered to apply to something ’bigger’ than
particular decisions, but ’smaller’ than general social movements."®* Ham & Hill
note that policy "involves a course of action or a web of decisions rather than one
decision."® A policy refers to a network of decisions and actions, tied together by a
binding ingredient. '

(2) The binding ingredient for a policy can be found in the second key
element of the term policy, the purposiveness or intention behind the network of
decisions and actions. This is the beacon which guides decisions and actions,
although the light may not always be strong or even visible to everyone. Goals
may be different from the ones officially stated, but, as Heclo states "all seem to
agree that, at its core, policy is a course of action intended to accomplish some
end."10

(3) A third key aspect of policy is that it includes the behaviour which
attempts to implement the purposes. It embraces what is intended and what occurs
as a result of the intention.!! Behaviour may comprise both action and "inaction".
Purposes can be achieved by actions, "non-decisions" or by "doing nothing".
Although the latter two courses obviously generate questions of verification (how
can a network of "non-decisions" or "inaction" be perceived?) these phenomena
occur frequently in political life. The key to identifying a course of inaction lies
in the purposiveness: for a course of action to qualify as inaction it must be
demonstrated that such a course was consciously adopted with a particular

objective.12

7 These elements are derived from both Heclo and Ham & Hill in the publications cited in footnote 5

8 Heclo, Hugh H., "Review Article: Policy Analysis", p.84.

9, Ham, Christopher and Michael Hill, The Policy Process in the Modern Capitalist State, p.12.

10, Heclo, Hugh H., "Review Article: Policy Analysis", p.84.

11 Heclo, Hugh H., "Review Article: Policy Analysis", p.85.

12 1t should be emphasised that such a course of action should be distinguished from the specific meaning
given to "nondecision-making” by Bachrach and Baratz who define this as "the practice of limiting the scope of
actual decision-making to 'safe’ issues by manipulating the dominant community values, myths, and political
institutions and procedures.” They differentiate this course of action (also called the "mobilization of bias" by
Schattschneider) from "the negative aspects of decision-making” (as implied in a decision not to act or not to
decide), which is in line with our definition of "inaction". It should be stressed, however, that such a course of
"inaction” may also serve a purpose and may have been consistently followed. The use of the qualification
"negative” should therefore be avoided. Bachrach, Peter and Morton S.Baratz (1963), "Decisions and non-
decisions: an analytical framework"”, The American Political Science Review, Volume LVII, pp.632-642.
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(4) A fourth aspect of the term policy is that it refers to fluid and dynamic
phenomena. Intentions as well as decisions and actions (including inaction)
invariably change, and cut across a potentially wide field, transcending
disciplinary boundaries. Policy is therefore better conceived of as a process instead
of as a state. Heclo remarks that there is "no unambiguous datum constituting
policy and waiting to be discovered"!® and Ham & Hill note that "the policy
process is dynamic rather than static and that we need to be aware of shifting
definitions of issues."!4

Combining these elements the concept of policy can be defined as a
dynamic network of decisions and actions (including inaction), reflecting the
intentions of a particular actor.

A public policy is referred to as a policy adopted by a government
(national, regional or local). This implies that such a policy has been sanctioned by
those who have the official authority to adopt courses of action for the people
they formally represent. For the sake of simplicity the term environmental policy
in this study will refer to the environmental policy adopted by the central

government.

1.2.2. The Environment Concept.

The term environment is probably even more controversial than the term
policy, despite, or perhaps because of the fact that it has entered our daily
vocabulary. With the growing concerns over "the environment" the term has
become emotionally and politically loaded. It has developed into a "motherhood
concept" embodying an intrinsic value which is almost universally accepted, but
which also defies exact definition. Now almost equal in status to concepts such as
liberty or justice "the environment" is something virtually everyone is for and no
one against.

Because of its potential all-inclusiveness and vagueness, the term
environment, it can be argued, has also become meaningless. This is, however, far
from true. Although the denotation of the term may not be clear or even
undefinable, its political or symbolic significance is considerable. Teymor notes
that:

[..] as the notion of ’environment’ is a vague generalization which
defies definition and scientific specification, the problems that it
supposedly defines are all reduced, purified, simplified and displaced.
They are confined to a homogeneous field where everything is classified

13 Heclo, Hugh H., "Review Article: Policy Analysis”, p.85.
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ecosystem.1® It is the interaction and interdependence between the constituent

elements of such a system that makes an ecosystem what it is. Ophuls explains:

The fundamental principle of ecology is holism; that is, just as the
properties of water are not predictable from the properties of oxygen
and hydrogen, so the properties of ecosystems are not predictable from
the properties of the living entities and nonliving matter of which they
are composed. The biosphere is a unity and can be understood only in
terms of itsel f.17

The notion that "everything is connected to everything" does not only apply
to ecosystems. It is also relevant in the context of human interaction. Sociology,
economy and political science each focus on particular aspects of human
interaction, or use different lenses in the interpretation of reality. Although this
dissolution of reality is quite acceptable from an analytical perspective, serious
problems may be created if sectorial insights, explanations or theories are applied
to the policy process without consideration of their interaction. To rely on the
premises of a single discipline in the development of responses to societal problems
is to invoke distortion and failure, and may lead to attempts to force reality or
society into pre-conceived models.

Ecosystems and human behaviour are, of course, closely intertwined.
Human intervention in ecosystems does not take place in isolation, but is based on
social, economic and political patterns of behaviour. Ecosystems, on the other
hand, provide a context for societal patterns of behaviour. The essence of our
environmental predicament lies in the disconnection between societal patterns of
behaviour and what is ecologically sustainable. ,

The term environment will be defined as the sphere of interaction between
ecosystems and human activity, The inclusiveness of the concept points to the
interdependence between the two spheres and to the need to consider the
constraints and opportunities in each sphere simultaneously in the development of
policies. It will be argued that despite its vagueness the concept of environment is
significant as an integrative notion, and as a guideline in the process of policy
development.

The concept of environmental policy can now be defined as a dynamic
network of decisions and actions (including inaction), reflecting the intentions of

a particular actor, affecting the interaction between human activities and

16, Ecology is a branch of biology which deals with the relationships between organisms and their environment
(including other organisms). An ecosystem can be defined as "a functioning interactive system consisting of one or
more living organisms and the physical, chemical and biological factors in their environment.” Pepper, David
(1984), The Roots of Modern Environmentalism. London: Croom Helm, p.237.

17, Ophuls, William, Ecology and the Politics of Scarcity, p.21.
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ecosystems. As the particular actor on which this study will focus is the central
government, the term environmental policy should here be taken to refer to the

environmental policy of the central government.

1.2.3. Environmental Policy Dimensions.

Obviously, the study of environmental policy covers a very wide range of
interactions. Yet, conceived as referring to the interaction between the two spheres
it also provides a basis to exclude from the study processes which have primarily
significance within each sphere separately. Ecological processes which have no
(direct) impact on human activities can be referred to ecology, whereas human
interactions without obvious impact on ecosystems may be referred to social
science.18 .

Furthermore, related to the kind of interaction between government
(in)action and ecosystems, three dimensions of environment policy can be
distinguished which may provide a more precise focus for environmental policy
studies. These dimensions will be designated as ecological, economic and social.

The ecological dimension of environmental policy refers to those aspects of
government policy which affect ecosystems. Examples of such policies are policies
intended to protect endangered species and their habitat, and policies to conserve
forests, wetlands and other natural areas. Policies addressing climatic change and
ozone depletion are more recent examples in a global context.

The ecological dimension of environmental policy also comprises the ethical
or philosophical values and considerations underlying the approach to ecosystems,
In general, variations within this dimension of environmental policy are based on
different assessments of the need to limit or contain potentially harmful human
activities, and of the need to protect ecosystems.

The economic dimension of environmental policy refers to the use of
natural resources. Natural resources are all those elements found in nature, such as
soil, water, air, sunlightA, minerals, plants and animals, which serve to maintain or
improve the human standard of living. Aspects of this dimension relate to the
impact of human use of resources on their availability and quality, in the short

and long term, and to the question of the sustainability of a standard of living

18 Such classification is, of course, relative, depending on perceptions and perceived degrees of interaction.
People may not be aware that ecological processes are vital for their survival. On the other hand it is possible
that human interventions may only generate perceptible ecological effects after a long time ("sleeper effects”).
This discrepancy between what we know and reality is, of course, not confined to the study of environmental
issues. As long as such a classification is not considered as an absolute "once for all", however, it can be a useful
way to direct our focus and guide our actions.
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(conceived primarily in material terms). Examples are policies relating to energy
resources, mining, land use, the use of air and water, and more general policies
with regard to economic growth, population growth, technological innovation, and
the distribution and conservation of resources.1®

The social dimension of environmental policy refers to policies which
affect the quality of life, or living conditions of people. Although these aspects
are conditioned by material and quantitative factors (such as the distribution of
resources), they will here be conceived as qualitative, relative and subjective
aspects which are much harder to measure than the aspects mentioned under the
economic dimension. Yet, despite apparent vagueness, this dimension is no less
real. Examples are policies affecting the pleasantness (or ugliness) of the
environment in which people live (including the human made environment),
policies affecting housing conditions, policies with regard to the impact of the
environment on human health (e.g. by pollution, noise), and policies relating to the
provision of environmental public goods in general.20

Various authors have emphasised the priority of the ecological dimension
over the other two. Dryzek, for instance, gives ecological rationality lexical
priority?! over other forms of rationality, including political rationality. The
rationale for doing this is that the preservation of the ecological basis of society is
a precondition for the pursuit of any value in the long term. "Without lexical

priority, ecological rationality is in danger of annihilation; ecological rationality

19 The distributional implications of environmental policy refer to the question of access to and distribution of
resources, and tend to receive relatively little attention from many environmentalists. Inegalitarian distribution or
resources does not only lead to differences in the standard of living, but has also important implications for the
pattern of resource use and environmental degradation. Stretton notes: "People can’t change the way they use
resources without changing their relations with one another." Stretton. Hugh (1976), Capitalism, Socialism and
the Environment, Cambridge: Cambridge University Press, p.3. For a discussion of effects of inequality on
environmental degradation see also World Commission on Environment and Development (1987), Our Common
Future, Oxford: Oxford University Press, in particular pp.46-49 and 141-144; and Schnaiberg, Allan, Nicholas
Watts and Klaus Zimmerman (eds.), Distributional Conflicts in Environmental-Resource Policy. Aldershot

(England): Gower.

20, A case could be made for the inclusion of the distributional aspects of environmental policy under the social
dimension instead of the economic dimension. In fact, this is not a matter of great importance as the distinction
between the dimensions is purely analytical (depending on the delineation of boundaries) and is not based on
distinctions in reality. Obviously, the phenomena referred to under the three dimensions are in reality all closely
intertwined. The reason for bringing the distributional aspects of policy under the economic dimension is to
emphasise that access to resources and their use are very closely connected, in the sense that inequality tends to
contribute to ecosystem destruction and depletion of resources. On the other hand, it should be kept in mind that
even with complete equality in the distribution of resources, living conditions and quality of life aspects can still
deteriorate for everyone. See Schnaiberg, Allan, Nicholas Watts and Klaus Zimmerman eds.(1986), Distributional
Conflicts in Environmental-Resource Policy; Hirach, Fred (1977), Social Limits to Growth. London: Routledge &

Kegan Paul.

21 nLexical priority means that lower values come into play only when designs in pursuit of a higher value are

totally complete.” Dryzek, John S., Rational Ecology, p.59.
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demands lexical priority if it demands any priority at all."?2 Ophuls has argued
that ecological limits and constraints will force political systems to adjust to the
inevitable return of scarcity, and that a timely recognition of such limits would
offer the best chance of maintaining a reasonable standard of living.23

Decreasing ecosystem complexity and the consequent reduction of their
self-regulatory capacity as a result of human intervention and transformation into
simple, less diverse and fragile human-made ecosystems has been identified as the
"ultimate ecological problem confronting man."%4

Others, however, refer to the political naivety of environmentalists who
ignore the socio-economic or distributional aspects of environmental policy.
Horowitz has argued that the environmental movement is primarily an expression
of middle class concerns.25 Weston and Stretton point out that environmental
reform is meaningless to a large part of the population and consequently doomed
to fail if no account is taken of social reality and class politics.26 In the
Brundtland report the need for social reform in developing countries is seen as an
important accessory to the prevention of further environmental degradation.2?
Redclift supports Chambers in his view that people and their livelihood should be
put first in "ecodevelopment".28

Instead of claiming priority for the ecological dimension, a case could
therefore also be made for giving precedence to the economic or social dimension.
Many environmental issues involve vital questions of life, health and death related
to the distribution of resources and the quality of living conditions. The recent
upsurge in attention for global environmental pressures should not obscure the
fact that for many people "the environment" has primarily significance in terms of
local or regional living conditions, shaping their environmental views and
affecting their practices. Even in the example of global ecosystem pressures (such
as the greenhouse effect) economic and social aspects cannot be ignored and

should be considered simultaneously with the ecological dimension if a realistic

22 Dryzek, John S., Rational Ecology, pp.58-60.

23 Ophuls, William, Ecology and the Politics of Scarcity.

24, Miles, Rufus E. Jr. (1976), Awakening from the American Dream: The Social and Political Limits to
Growth. New York: Universe Books, p.205.

25, Horowite, Irving L. (1972), "The Environmental Cleavage: Social Ecology versus Political Economy", Social
Theory and Practice, Volume 2, Number 1, pp.125-134.

26, Stretton. Hugh, Capitalism, Socialism and the Environment; Weston, J., ed.(1986), Red and Green: The
New Politics of the Environment. London: Pluto Press, in particular Chapters 1 and 8.

27, World Commission on Environment and Development (1987), Our Common Future, Oxford: Oxford

University Press (often referred to as the "Brundtland report” after the chairperson of the Commission). p.141.
28 Redclift, Michael (1987), Sustainable Development. Exploring the Contradictions. London:
Methuen,pp.35-36.
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and politically feasible environmental response to these problems is to be
developed.?9

Policies often have multiple aspects, and some can therefore be placed
under all three dimensions (such as land use policies and pollution control
policies). This confirms the interrelatedness of "the environment" and is, as we will
see, an argument in support of the need for the development of a comprehensive
environmental policy which includes all three dimensions in a coherent
framework. The term comprehensive environmental policy will be used to refer to
a government policy comprising the formulation and implementation of goals with

respect to all three dimensions of the environment in a coherent way.30

1.3. Why Environmental Policies Fail.

The results of environmental policies achieved in many countries have been
widely characterised as inadequate. Environmental policies have generally been
criticised as reactive, ad hoc, fragmented and as "too little too late".3! The
Brundtland report notes that "environmental management practices have focused
largely upon after-the-fact ‘rcpair of damage" and that environmental policies have
been directed at the symptoms of harmful growth.32 Various other authors have
also noted that environmental policies have been developed reactively, mainly in
response to crises.33 Dryzek has argued that many environmental problems have

simply been displaced across place, time or media, a practice most obvious in the

29, For a discussion of some of the distributional aspects of the greenhouse effect see "Winners and Losers of the
Greenhouse Effect”, New Zealand Herald, 8 November 1989, p.1 (section II).

30, Coherent in this context means "logically consistent and ordered”. Webster’'s Third New International
Ijictiona_x;x of the English Language, Vol.1, p.440.

31 Walker, Ken J. (1989), "The State in Environmental Management: The Ecological Dimension”, Political
Studies, Vol..37, No.1, pp.25-38.

32 World Commission on Environment and Development, Qur Common Future, p.39.

33, This observation has been made by Formby and Gilpin with respect to Australia, see Formby, John (1986),
"Environmental Policies in Australia - Climbing Down the Escalator”. in: Chris C. Park (ed.), Environmental
Policies, An International Review, London: Croom Helm, pp.183-221; Gilpin, Alan (1980), Environmental Policy

in_Australia. University of Queensland Press, St. Lucia, Queensland, pp.30-31; with respect to the United
Kingdom by Gilg, see Gilg, A. (1986), "Environmental Policies in the United Kingdom", in Chris C. Park, ed.,
Environmental Policies: An International Review. London: Croom Helm; with respect to Japan by Weidner, H.

(1986), "Japan: The Success and Limitations of Technocentric Environmental Policy”, Policy and Politics, Vol.14,
No.1, pp.43-70. For the Netherlands, see Driel, Peter van (1983), "De Omvang van de Milieuproblematiek en de
Kwaliteit van het Milieubeleid”, Tijdschrift voor Politieke Economie, Vol.7, No.1, pp.103-131. For India see
Kayastha, S.L. (1986), "Environmental Policies in India”, in Park, ed., Environmental Policies. An International
Review. London: Croom Helm, pp.2238-258; for the Soviet Union see Ziegler, Charles E. (1982), "Economic

Alternatives and Administrative Solutions in Soviet Environmental Protection”, Policy Studies Journal, Vol.11,
No.1, pp.175-187.
In a more general sense the reactive nature of environmental policies has been noted by many other authors as

well, however.
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"high stack" policies adopted to disperse air pollution, but also prevalent in most
anti-pollution measures.34

Despite the progress being made in some areas (notably in air-pollution
abatement) in some countries, and the optimistic views expressed in some
publications about the future of the environment in global perspective, there are
" many indications, including the continuing growth in public concern, that the
environment has continued to deteriorate, in many countries as well as globally,
despite the activities of new environmental agencies in the last fifteen or twenty
years.38

To a considerable extent, it may be argued, environmental policy failure is
inevitable as humans are not all-knowing. Incomplete understanding and
information will always be part of the human predicament, and lead to the
unexpected. Limited human capacity makes simplification and human error
unavoidable. We will never be able to completely control our environment.

However, it can also be pointed out that human intervention in the
environment is unnecessarily simplistic, fragmented and blind. That people
knowingly ignore the potential impact of their actions on the environment, and
that there is a deliberate fragmentation of the environment. Government
environmental policy, it can be argued, is to a large degree unnecessarily ad hoc,
fragmented, and compartmentalised. Many environmental problems could and
would be coped with more effectively if policies would be developed and
implemented in a more comprehensive and co-ordinated way.

However, comprehensive environmental policy-making is virtually non-
existent. Although the recognition for the need for such an approach may be
growing, as Bartlett notes, there are many practical and theoretical obstacles put
in its way, It appears that "what must be done cannot be done."36

Yet, as Bartlett argues, the case for a comprehensive environmental policy

cannot be dismissed easily. As a result of the failure of ad hoc and fragmented

34 Dryzek, John (1982), "Policy Analysis as a Hermeneutic Activity”, Policy Sciences, 14, pp.10-11.

35 For data about air-pollution in OECD countries see Organisation for Economic Co-Operation and
Development (1989), OECD_Environmental Data, Compendium 1989. Paris: OECD, pp.15-45; for an optimistic
assessment of the future global environment see Simon, Julian L.(1981), "Global Confusion, 1980: A Hard Look at
the Global 2000 Report", The Public Interest, No.62, pp.3-20 and Simon, Julian L. and Herman Kahn, eds.
(1984), The Resourceful Earth. Oxford: Basil Blackwell. The latter is a more extensive reaction on the rather
gloomy report of the U.S. Council on Environmental Quality and the Department of State (1980), The Global
2000 Report to the President: Entering the Twenty-First Century. Washington DC: Government Printing
Office. Other sources depicting a deteriorating world environment can be found in the publications of the World
Watch Institute (publishing State of the World" reports since 1984), and in the report of the World Commission
on Environment and Development (1987), Our Common Future, Oxford: Oxford University Press.

36, Bartlett, Robert V. (1990), "Comprehensive Environmental Decision Making: Can It Work", in: Norman Vig

and Michael Kraft, eds. Environmental Policy in the 1990s: Toward a New Agenda. Washington, D.C.:
Congressional Quarterly Press, p.235.
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environmental policy development the call for a greater degree of environmental
‘policy integration is bound to become stronger, particularly in the pollution
control area, and is also realistic if the definition of comprehensiveness is brought
back on a more modest level.37

The case for a comprehensive environmental policy should therefore not be
identified with a particular, a-priori, substantive policy. The specific elements for
such a policy will need to be generated by the policy process. However, for such a
policy to emerge obstacles in the environmental policy context and process will
have to be overcome.

Numerous causes for environmental policy failure can be put forward.
Three categories of factors will here be distinguished: first, the particular nature
of environmental problems; second, contextual factors; third, the policy process in

general.

1.3.1. The Particular Nature of Environmental Problems.

It has been argued that the particular nature of problems affect the kind
of policies which emerge.3® In the case of environmental problems, three
characteristics can be distinguished which might be put partly responsible for
environmental policy failure: first, complexity; second, a public good nature; and
third, a tendency to arouse controversy on fundamental values.

(1) A key to understanding failure in this policy field lies in the complex
interrelatedness of environmental phenomena, which implies that intervention in
one part of the environment may have uncertain, multiple, hidden, delayed and
unforeseen effects on many other parts. In other words, environmental problems
are non-reducible. i.e. a resolution cannot be guaranteed by addressing them
separately. Many environmental problems only become evident after a considerable
lapse of time ("sleeper effect") or after having passed a certain point ("threshold
effects"). Moreover, complctcly new problems may emerge as a result of the

interaction between elements ("synergistic effect").39

37, Bartlett, Robert V. (1990), "Comprehensive Environmental Decision Making: Can It Work."

38 This idea has been elaborated by Lowi; Lowi, Theodore J. (1972), "Four Systems of Policy, Politics, and
Choice", Public Administration Review, Volume 32, pp.298-310; Lowi has argued that "policy determines politics"
in the sense that the specific characteristics of a problem determines the kind of treatment it gets. As mentioned
earlier (in footnote 3), this theory is hard to verify and suffers inherent weaknesses. Instead, it will be argued that
policy development in a particular area results from the interaction between the nature of problems, structural
factors (policy context) and the policy process proper.

39 g5ee Dryzek, John S., Rational Ecology, Chapter 3; Caldwell, Lynton K. (1974), "Political Science”, in Utton,
Albert E. and D.H. Henning (eds.) Interdisciplinary Environmental Approaches. Costa Mesa, California:

Educational Media Press, p.9; Enloe, Cynthia (1976), The Politics of Pollution in Comparative Perspective. New
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The complexity of environmental problems also raises the problem of the
role of experts in the development of environmental policy. On the one hand there
is a tendency to emphasise the need for research and expertise in the formulation
of environmental policies or solutions. Experts, it has been argued, should take the
role of "ecological guardians" as only they are capable of overcoming ignorance
and short-sighted self-interest in the development of policy.40

On the other hand, warnings have been issued against the idea of a "value-
free" science, particularly in areas of great uncertainty and where we do not know
enough.4! The question of how to prevent scientific or technical dimensions from
masking distributional considerations in complex issues where scientific evidence
and judgment is needed, is itself a difficult one for which no simple answers are
available.42

(2) Apart from complexity and interrelatedness, the public good nature of
many environmental issues is probably one of the most crucial. The fact that "the
environment" is in the interest of all poses a collective action problem, in the sense
that it is not rational for individuals to invest heavily in the solution of these
problems if others don’t do so as well or if they have no special interests in doing
so. As in other collective interest issues environmental problems face a "free rider"
problem which, it is often claimed, can only be solved by coercion or by offering
special incentives.43

The problem of the undersupply of collective goods is mirrored in the
"tragedy of the commons", a situation in which available collective goods tend to
be over-exploited and ultimately destroyed if no collective action is taken to
regulate the behaviour of individuals, all acting rationally on the basis of their

own interests.44

York: David 'McKay, pp.323-324; Lundqvist, L.J. (1974), Environmental Policies in Canada, Sweden, and the
United States: A Comparative Overview. London: Sage Publications, p.13; Edmunds, Stahrl W. (1981),
"Environmental Policy: Bounded Rationality Applied to Unbounded Ecological Problems”, in Dean E. Mann, ed.
Environmental Policy Formation. Lexington: MA: Lexington Books, pp.191-201; Ophuls, William, Ecology and
the Politics of Scarcity, pp.119; 123-127; Baldwin, John H. (1985), Environmental Planning and Management.

Boulder, Colorado: Westview Press, p.5.

40, Ophuls, William, Ecology and the Politics of Scarcity, pp.159-161.

41 Longino, Helen (1983), "Beyond 'Bad Science’: Skeptical Reflections on the Value-Freedom of Scientific
Inquiry", Science, Technology & Human Values, Vol.8, No.1, pp.7-17.

42 For the suggestion that mediation is more promising in such issues than an adversarial approach, see
Ozawa, Connie P. and Lawrence Susskind (1986), "Mediating Science-Intensive Disputes”, Journal of Policy
Analysis and Management, Vol.5, No.1, pp.23-39.

43 Olson Jr., M. (1965), The Logic of Collective Action. Public Goods and the Theory of Groups. Cambridge,
Massachusetts: Harvard University Press; Ophuls, William, Ecology and the Politics of Scarcity, pp.147-152.

4" Hardin, Garret (1968), "The Tragedy of the Commons", Science, Vol.162, December, pp.1243-1248.
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Related to the public good nature of environmental issues is the fact that
many environmental values have an immeasurable and non-tangible character.4®
These values, such as genetic diversity, the preservation of a species, and the
quality of life are hard, if not impossible, to express in quantitative or monetary
terms.4® Yet, values or interests which can be translated into money value tend to
receive political priority. Environmental values, because of their indivisible
nature, lend themselves hardly or not for "logrolling" or other bargaining practices
which so often dominate the political process.4”

The collective action problem has also been referred to as the problem of
broad, "motley" or "nebulous" constituencies. As environmental problems affect
everyone, there is potentially a very wide basis for support for environmental
government agencies. At the same time, however, this is a weakness as people who
tend to give a higher priority to their more specific interests can also claim to
have a right in the formulation of environmental policy equal to that of
environmental "public interest" groups.48

(3) It will be obvious that a variety of possible positions on all three
dimensions of environmental policy offers wide scope for disagreement on the
ingredients for a "good" environmental policy. Although agreement over specific
issues sometimes seems to emerge, it can be safely concluded that there is far from
any consensus, both in the environmental literature as well as in political practice,
on what the substantive elements of a "good" comprehensive environmental policy
are or should be.#®

It should be emphasised that also amongst environmentalists there is no

ideological consensus, and that there is a wide variety of groups with more or less

45, Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, pp.323-324.

46 Some also argue that it is immoral to do so, as quantifying such values downgrades their  inherent
qualitative nature. On the other hand, hbwever, there are those who maintain that valuing the environment in
quantitative and monetary terms is essential if environmental values are to be taken seriously in the policy
process, particularly in the formulation of economic policies. In order to do 80, a variety of "non-market valuation
techniques” have been proposed. See Pearce, David W., Anil Markandya and Edward B. Barbier (1989),
Blueprint for a Green Economy. London: Earthscan Publications.

47. For an illustration of this difficulty in the context of air-pollution control in American cities see Crenson, M.
(1971), The Un-Politics of Air Pollution. Baltimore: The John Hopkins Press, in particular Chapter 5.

48 Enloe, Cynthia (1975), The Politics of Pollution in Comparative Perspective, p.323; Dryzek, John S., pp.31-
32.

49, This does not mean that the disagreement over policies is complete, and that policies cannot be developed

which reflect considerable agreement over policy substance. Such agreement, however, often emerges from the
process of policy development, and is not always obvious from the a priori positions taken on issues by the actors
involved in the process. Also, even an apparent a priori agreement on principles (such as "sustainability”) for
environmental policy development still may involve considerable disagreement on interpretation and
implementation. For a discussion of the contradictions inherent in the concept of sustainability see Redclift,
Michael (1987), Sustainable Development. Exploring the Contradictions. London: Croom Helm.
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radical or moderate attitudes under the broad umbrella of those recognising that

basic change is needed. As Cotgrove remarks:

Environmentalists are agreed that there is a lot wrong with
contemporary industrial societies, and that fundamental changes are
needed. But here, the consensus evaporates.5°

An important area of contention is the nature and relative priority to be
given to programmes for economic change. Left or red environmentalists
emphasise the need to combine the environmental cause with social issues and
class struggle, focusing attention on the roots of exploitation in the economic
system. On the other hand green environmentalists tend to allocate a higher
priority to a change in attitudes towards the environment, nature, and social
behaviour, and to the use of alternative ("soft") technology in the production
process. The debate between the two sides is a continuous one, and potentially
very divisive, despite the apparent affinity between left and green principles.5!

Within the broad spectrum of "new environmentalism", groups can be found
which strongly emphasise spiritual values in the search for a reunion with nature
("deep ecology"), often combined with anti-scientific and anti-technology attitudes.
On the other hand there those who strongly support a scientific, ecological
approach to the study of the environment, trying to establish guidelines with
respect to environmental limits, changes and options ("environmental design"),
taking into account findings about interdependencies within the environment and
its carrying capacity.52

The more scientific than ethical approach to the environment, as
exemplified in the "Blueprint for Survival", and the "Limits to Growth" report by
the Club of Rome,?3, has been criticised for the authoritarian and technocratic
nature of its prescriptions.’ Such an approach is seen as potentially very
dangerous, as it may lead to subjecting people to a form of ecofascism, which

extols a world where a few ecological "philosopher-kings" or "ecological guardians"

50, Cotgrove, Stephen (1982), Catastrophe or Cornucopia: The Environment, Politics and the Future.
Chichester: John Wiley & Sons, p.102.

51 Capra, Fritjof and Charlene Spretnak, Green Politics. The Global Promise. New York: E.P.Dutton; see also
Paehlke, Robert C. (1989), Environmentalism and the Future of Progressive Politics. London: Yale University

Press. In some countries, such as the Netherlands, this affinity has led to the adoption of a green label by political
parties on the left. In Holland, four small parties on the left (Communist, Pacifist-Socialist, "Radical” and to
"Radical Evangelical") merged into the "Green Left" Party in order to contest the 1989 elections. However, a
"Green Party", proclaiming a more "pure” green philosophy, remained outside this coalition.

52. See Pepper, David, The Roots of Modern Environmentalism.

53 Goldsmith, E. et al. (1972), Blueprint for Survival. London: Penguin; Meadows, D. et al.(1972), The Limits
to Growth. New York: Universe Books.

54, Sandbach, Francis (1980), Environment, Ideology and Policy. Oxford: Basil Blackwell, pp.21-28.
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determine the fate of the rest of humanity on the basis of assumed ecological
needs.b8

Approaches to the environment have been characterised as ecocentric,
technocentric, cornucopian, and anthropo-(or homo-) centric, depending on the
degree of optimism expressed in human inventiveness and technology, and the
place allocated to human needs in the context of the natural environment. '

Ecocentrists lack faith in modern technology, emphasise the need for
development to remain within the limits inherent in ecosystems, and ascribe an
intrinsic value to nature. Ecocentrists emphasise the need to respect the web of
natural interdependencies and to adjust human activities and attitudes to the
opportunities and limits contained in these patterns.58

The technocentric approach is characterised by the belief that economic
growth can continue and that technical "fixes" can provide solutions to

environmental problems. This approach, has been described as:

[..] characterised by an apparent rationality, a belief in an ’objective’
approach, and a conviction that although careful management must be
exercised in order to avoid fouling of the environmental nest, man is
able to manipulate and appropriate nature for his own ends.57

The approach is characterised by: (1) a belief in the possibility of
continued economic growth for human purposes; (2) a belief that difficulties
arising from economic growth can be solved by scientific and technological means;
related to that is an emphasis on rationality and expertise in the formulation of
solutions and an avoidance of debate about values or principles; (3) suspicion
towards greater public participation; and (4) a belief that environmental problems

can be "managed" within the context of the existing political and societal order.58

55 The idea of "ecological guardianship” is discussed by Ophuls. See Ophuls, William (1977), Ecology and the
Politics of Scarcity. San Francisco: WlH.Freeman, pp.162-163 and Chapter 8. The concept of "carrying capacity”
may provide a potential justification for policies allowing the starvation of millions, in order to bring the number
of people "in balance” with the surrounding ecosystems. See Aitken, William (1980), "The 'Carrying Capacity’
Equivocation", Social Theory and Practice, Volume 6, Number 1, pp.1-11. This theme has also been embraced in
the science fiction literature, where, for instance, voluntary mass suicide has been introduced as a morally
superior form of depopulation. See Strieber, Whitley and James Kunetka, (1986), Nature's End. London: Grafton
Books. " -

56, This strand of thought has both romantic and scientific sources. See Pepper (1984), Chapters 3 and 4, and
Chapter I of this thesis.

87, Pepper, David (1984), The Roots of Modern Environmentalism, London, Croom Helm, p.37; see also
O'Riordan, T. (1981), Environmentalism, London, Pion, pp.1-2; 12-17.

58 Although the latter characteristic has not been identified as such by O’Riordan, he does distinguish between
conservative and liberal groups within both categories (ecocentrists and technocentrists). It seems plausible to

argue, however, that the views of all ecocentrists require fundamental changes in the existing political and socio-
economic order (of both capitalist and socialist societies), whereas all technocentrists believe that the
fundamentals of this order (the dominant values and the system of resource allocation and use) can remain
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Although within the approach further distinctions have been made between
"Cornucopians" ("optimists par excellence") and ‘"environmental managers"
("cautious reformers" and "accommodators"), both groups of technocentrists can be
distinguished from those who adhere to an ‘"ecocentric" (or ‘"ecological
environmentalism") approach, seeing man in a less dominant, and more dependent
relationship with nature. Non-ecocentric approaches are also anthropocentric in
the sense that they put human needs first, and are based on the notion of nature
serving mankind.5®

It is, however, very difficult to discern or draw clear boundaries around
the ‘"ecocentric" perspective, or to make a sharp distinction between
"technocentrists" and "ecocentrists".8 It has also been argued that a "technocratic"
approach was more prominent in the environmental movement in the early 1970s,
but has gradually been overtaken by a more value oriented and democratic
strand.6! '

The challenge posed by radical environmental approaches to established
value-systems has been observed by various authors. Caldwell notes that "the
environmental quality issue is widely perceived as threatening to a variety of
political, professional, and institutional interests", making confrontation in this
area more common than compromise and problem-solving approaches.’? Cotgrove
describes the general thrust of environmentalism as utopian, and as a radical
challenge to the dominant societal paradigm.63

Some authors use the concept of ecological rationality as a normative basis
for the evaluation of environmental policy or "social choice mechanisms". Dryzek
describes ecological rationality as a form of functional rationality®4 specifying
ecological values which should be guiding human activity and which prescribe the

type of behaviour and the qualities of the social choice mechanisms required by

unaltered or can be accommodated ("cautiously reformed”) to control undesired environmental effects.
O'Riordan, T. (1981), pp.1-2; 12-17. Pebper, David (1984), Chapter 2.

59 For a discussion of these concepts see Cotgrove, Stephen, Catastrophe or Cornucopia, Chapter 1;
O'Riordan, T. (1981), Environnmentalism, Chapter 1 and p.376; Pepper, David (1984), The Roots of Modern
Environmentalism, Chapter 1 and glossary.

60, O'Riordan, T., Environmentalism, pp.3-11; 369-380.

61 Hay, P,R, and M.G. Haward (1988), "Comparative Green Politics: Beyond the European Context?",
Political Studies, Vol.36, No.3, pp.433-448.

62 Caldwell, Lynton K. (1974), "Political Science”, in Utton, Albert E. and D.H. Henning (eds.)
Interdisciplinary Environmental Approaches. Costa Mesa, California: Educational Media Press, pp.5-18; see also

Enloe, Cynthia (1975), The Politics of Pollution in Comparative Perspective, pp.323-324.
63, Cotgrove, Stephen, Catastrophe or Cornucopia, Chapters 1 and 6.

64 Functional rationality has been described as the capacity to "consistently and effectively promote or
produce some value”, and as constituting a standard for evaluation and design. It embodies "both a value (or
values) and a mode (or modes) of behavior appropriate to the attainment of that value (or values).” Dryzek, John
S., Rational Ecology, p.26.
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such standards.6® He takes an anthropocentric view of ecological rationality by
interpreting the concept as referring to the "basic requirements for human life".66
However, the use of the term ecology as a normative device is confusing
and even potentially dangerous. It is confusing because the distinction between the
concepts of ecology and environment is not indicated and becomes blurred. It is
also potentially dangerous as the term ecological rationality suggests the existence
of a precise, scientific basis for formulating standards of human conduct and
societal structures, whereas in fact the concept of ecological rationality is plagued
by vagueness, uncertainty and inconsistency. It has been noted by Bartlett that

ecological rationality is:

[..] not yet a precise and exact way of thinking, not necessarily as
internally consistent and coherent as a mathematical logic for which the
principles of order have been thoroughly explored, bounded and
organized-and universally accepted. Rather, it is an amalgam of diverse
streams of thought, some of which may not be fully complementary. The
premises and rules of inference for ecological reasoning are many and
still evolving; their tightly structured integration is still problematic.57

Given these characteristics the not very surprising conclusion can be drawn
that within the environmental policy area there is little basis to expect that
consensus will emerge about the criteria for a "good" environmental policy. It is
still a relatively new area where many questions and few answers exist. And given
the fundamental nature of the questions raised it is likely that, despite the
motherhood-status of "the environment", environmental issues will remain, and

become even more so, divisive and extremely demanding on political systems.

1.3.2. The Policy Context.

The second category of factors that can been blamed for environmental
policy failure are contextual factors. The policy context comprises the structural

conditions within which policy development takes place: (1) political; (2)

66, Dryzek, John S., Rational Ecology, p.25. Dryzek defines the values of ecological rationality on the basis of
the special characteristics of ecosystems and ecological problems, in particular their complexity, non-reducibility,
variability, uncertainty, collectiveness and spontaneity. These characteristics, relating to the productive,
protective and waste-assimilative capacity of ecosystems, are then taken as the basis for the formulation of
normative criteria for social choice. The criteria formulated by Dryzek comprise negative feedback, coordination,
robustness, flexibility and resilience. He then proceeds to evaluate a variety of social choice mechanisms by
assessing the degree to which these mechanisms meet these criteria.

66, Dryzek, John S., Rational Ecology, pp.34-35.

67, Bartlett, Robert V. (1986), "Ecological Rationality: Reason and Environmental Policy”, Environmental
Ethics, 8, p.231.
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bureaucratic; (3) economic; and (4) social-cultural structures and processes.
Although these factors are not static, they do generally not change frequently nor
drastically (although they may do so in particular circumstances), and set
constraints upon the kind of policies and that can be developed.

(1) Political structures and processes provide the most obvious context for
the policy development process. The formal political context defines the
distribution of official responsibilities in the policy process. The political context
comprises, amongst other, constitutional aspects, the electoral system, the rules and
traditions prescribing the role of cabinet, ministers, parliament, cabinet and
parliamentary committees, government agcncies, advisory organisations and
"quangos" (quasi autonomous non-governments organisations), and the
opportunities for public scrutiny (access to information), public input and
participation.

The claim that Western pluralist systems provide a realistic optimum in
responsiveness and flexibility of the policy making process has been defended by
pluralists.®® Critics have demonstrated, however, that pluralism does not imply
equal access to the policy making process, nor that it guarantees that attention is
being paid to all serious problems. Formal and informal power structures generate
a bias in the type of issues put on the political agenda. Notably, public good issues
and fundamental political questions receive little or no attention as a consequence
of the existence of powerful private interest groups.%®

These difficulties have raised doubts about the capability of existing

political systems to cope with environmental problems. Dryzek notes:

[...] it is not just that the area of ecological issues demands a particular
kind of social choice by virtue of the peculiar nature of the problems in
this area: rather, these problems are both different and fundamental,
and hence may lay claim to the basic structure of social choice.”

68 Notably Dahl and Lindblom. See Dahl, R.A. (1970), After the Revolution. New Haven: Yale University
Press; Dahl, R.A. (1971), Polyarchy, Participation and Opposition. New Haven: Yale University Press; Lindblom,
Charles E. (1965), The Intelligence of Democracy. New York: The Free Press.

69, Schattschneider, E.E. (1960), The Semisovereign People. A Realists's View of Democracy in America. New
York: Holt, Rinehart and Winston; Bachrach, Peter and Morton S.Baratz (1963), "Decisions and Non-decisions:
an Analytical Framework”, pp.632-642; Lowi, Theodore J. (1969), The End of Liberalism. New York:
W.W.Norton; for an example of how air pollution issues were kept off the political agenda in American cities see

Crenson, M., The Un-Politics of Air Pollution. Dahl and Lindblom themselves have later substantially qualified
their earlier positions and argued that the disproportionate power exerted by business interests should somehow
be curbed. See Dahl, R.A. (1982), Dilemmas of Pluralist Democracy. New Haven, Conn.: Yale University Press;
Lindblom, Charles E. (1977), Politics and Markets. The World's Political-Economic Systems. New York: Basic
Books.

70 Dryzek, John S., Rational Ecology, p.11.
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He examines seven social choice mechanisms prevailing in the present
world on the capability to cope with environmental problems, and concludes that
all these mechanisms (to varying degrees) tend to displace rather than to resolve
ecological problems. It is therefore necessary to change the very parameters of
social choice.”

Ecological management, it has been argued, requires a long time-horizon,
given the need to remain within the limits of eco-system regeneration processes
and to guarantee the long-term availability of resources (and public goods in
general) for future generations. This aspect of ecological rationality is often not
compatible with the short-term economic rationality in capitalist systems and the
short political time-horizon related to the electoral cycle in western-style political
systems.”?

It has been argued that political systems (and the United States in
particular) lack in their capacity for co-ordination and long-term comprehensive
planning, capacities required to successfully address environmental problems.
Environmental politics has disclosed the inadequacies of the traditional modes of
pragmatism and ad hoc bargaining.”®

Ophuls has argued that the success of pluralist systems in maintaining
social harmony has relied on an abundance of resources, allowing fundamental
issues (such as a just distribution of resources and income) to be depoliticised and
avoided. With a fading abundance of resources and the return of scarcity, pluralist
societies will have to undergo a fundamental transformation in order to face the
imperatives of the "new economics" and the "steady state".’

These illustrations demonstrate that the growth in environmental pressures
and demands has given rise to questions about the capability of governments and
bureaucracies in dealing with complex societal issues. Environmental policy in the
last twenty years has evolved within a climate in which the role of governments
has increasingly been questioned. As Self notes: "the attention has shifted towards
political failures whereas "some of the traditional virtues of markets have
apparently rediscovered." Concurrently, there has been a shift in political theory

from the benevolent role of the State towards a malevolent one.”s

L£Y Dryzek, John S., Rational Ecology:, pp.12-13. The seven social choice mechanisms examined by Dryzek are:
the market, administered systems, polyarchy, law, moral persuasion, bargaining, and armed conflict. See also

footnote 65,

72 Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, pp.232-324; Dryzek, John S.,
Rational Ecology, p.123.
3, Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, pp.326-327.

L] Ophuls, William, Ecology and the Politics of Scarcity, in particular Chapters 4-8.
75 Self, Peter (1985), Political Theories of Modern Government, Its Role and Reform. London: George Allen &
Unwin, pp.14;21.
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(2) Bureaucratic structures and processes are a second category of
contextual factors affecting environmental policy outcomes. In the search for
improvement of environmental policy performance institutional (re)design is often
seen as desirable, if not necessary.”® Changes in administrative structures,
responsibilities, laws, regulations and procedures are often regarded as
preconditions for the development of more effective environmental policies.”? in
particular, reinforcing the position of environmental agencies is seen as an
important element of structural reform.”®

That administrative institutions and structures affect policy outcomes has,
of course, been a long-standing hypothesis in the public policy debate, and may
even be considered as the raison d’etre for the emergence of the study of public
administration.” Weber’s concept of bureaucracy is derived from the idea that the
development of capitalism and of the State’s capacity to promote and manage
economic growth was closely interwoven with the introduction of administrative
structures and practices on the basis of rational-legal principles.80 The search for
"principles of administration" as guidelines for administrative reorganisation in
enhancing bureaucratic effectiveness and efficiency sparked off a debate between
two important schools of thought in public administration.8!

Schattschneider has argued that "organization is the mobilization of bias" in
the sense that all forms of political organisation channel conflict and that
institutions favour the exploitation of some kinds of conflict and the suppression

of others.82 Following Schattschneider’s thesis it has been argued that

76 Hanf, referring to the apparent growing inability of governments to handle complex problems argues that
"Policy failures or performance deficits would have to be accounted for in terms of the structural features of
policy formulation and implementation” and that "certain problems cannot be solved without some basic and
politically costly modification of the system.” Hanf, K. (1978), "Introduction”, in: Hanf, K. 'and F.W. Scharpf,
Eds.(1978), Interorganizational Policy Making. Limits to Coordination and Central Control. London: Sage

Publications, pp.11;14.

77 See e.g. Enloe, Cynthia (1975), The Politics of Pollution in Comparative Perspective, Chapter 3;
Rosenbaum, Walter A. (1985), Environmental Politics and Policy. Washington, Congressional Quarterly, pp.285-
312; World Commission on Environment and Development, Our Common Future.

78, Maynts, Renate (1978), "Intergovernmental Implementation of Environmental Policy”, in: Kenneth Hanf
and Frits W.Scharpf (Eds.), Interorganizational Policy Making. Limits to Coordination and Central Control.
London: Sage, pp.201-214; Myrick Freeman III, A. and Robert H.Haveman (1972), "Clean Rhetoric and Dirty
Water", The Public Interest, 28, pp.51-66.

7, Although the interest -in institutions has gone through a cycle. See March, James S. and Johan P. Olsen
(1989), Rediscovering Institutions. New York: The Free Press; see also Mosher, Frederick C. (1975), "Public
Administration”, in Encyclopaedia Britannica, Chicago: Encyclopaedia Britannica.

80, Weber, Max (1952), "The Essentials of Bureaucratic Organization: An Ideal-Type Construction”, in Robert
K. Merton et al. (eds), Reader in Bureaucracy. New York: The Free Press, pp.18-27; Torgerson, Douglas (1990),
"Obsolescent Leviathan: Problems of order in Administrative Thought”, in: Robert Paehlke and Douglas

Torgerson, eds., Managing Leviathan - Environmental Politics and the Administrative State. Peterborough,
Ontario: Broadview Press, pp.17-29.

81 Hammond, Thomas, "In Defence of Luther Gulick’s 'Notes on the Theory of Organization', pp.143-173.
82 Schattschneider, E.E. (1960), The Semisovereign People, Chapter 4.
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organisational structures work very much as agenda setting procedures, affecting
the choice of action alternatives, and that it is not possible to design a structure
that completely excludes bias and "strategic behaviour".83

The importance of bureaucratic institutions in affecting policy outcomes
has also been emphasised by "State autonomists" who argue that State officials are
much more independent in the development of policies than the pluralist (society
centered) model of politics suggests. Formal positions in the State machinery
provide the basis for officials to pursue their own preferences. Nordlinger has
argued that State officials use a range of strategies to pursue their own goals,
even against the preferences of powerful societal actors.8* Procedures and
institutions may be manipulated by officials in order to enhance their autonomy.8%
Although the claim of "State centered analysts” that pluralists have ignored the
role of institutions in the policy process has been contradicted,®® it can certainly
be argued that the revival of institutionalism may contribute to a more
comprehensive understanding of the policy process.8?

It can therefore be argued that the "policy process" is far from neutral, and
that it takes many different forms, ;:mbodying entrenched interests. Institutions
reflect and solidify these interests, providing barriers for other interests in the
struggle for political attention. Policy forms, it has been argued, have built-in
decision rules which affect the outcomes of the policy process. Such rules relate to
criteria about who gets access to the process and on what terms, about who
controls the process, about the relations between those involved (setting e.g. the
style of debate and the procedures), and to criteria governing the judgment of
acceptable decisions (relating to values, epistemology and presentation).88

Institutional change as a means for improving policy performance is
therefore much more than an exercise in enhancing bureaucratic effectiveness and
efficiency. It is not a question of scientific design, nor a matter of objectively
searching the "most efficient" institutions. On the other hand, resistance to

institutional reform is more than an expression of bureaucratic conservatism or

83 Hammond, Thomas H. (1986), "Agenda Control, Organizational Structure, and Bureaucratic Politics",
Political Science, Volume 30, pp.379-420.

84, Nordlinger, E. (1981), On the Autonomy of the Democratic State. Cambridge: Harvard University Press.

85, Nordlinger, E., On the Autonomy of the Democratic State.

86 For the debate on the State autonomists critique of the pluralist approach see Almond, Gabriel (1988), "The
Return to the State”, American Political Science Review, Vol.82, No.3, pp.853-874; Nordlinger, E. (1988), "The
Return to the State: Critiques”, American Political Science Review, Vol. 82, No.3, pp.875-885; Lowi, Theodore J.
(1988), "The Return to the State: Critiques”, American Political Science Review, Vol.82, No.3, pp.885-891.

87, March, James G. and Johan P.Olsen (1984) "The New Institutionalism: Organizational Factors in Political
Life", The American Political Science Review, Volume 78, pp.734-749; March, James G. and Johan P. Olsen,

Rediscovering Institutions.
88 Healey, Patsy (1990), "Policy Processes in Planning”, Policy and Politics, Volume 18, No.1, pp.91-103.
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preference for stability and routine. Bureaucratic reform is a highly political
matter, affecting the relative position of interests and the allocation of values.

Scepticism has been expressed about the possibility of reducing policy
failure through institutional reform. Scharpf notes that institutional change is
hard to achieve, given the short term costs and often uncertain (long term)
benefits to politicians. Moreover, organisational change does not necessarily
guarantee improved policy-making. Benefits of the status quo may be overlooked,
the importance of behavioural regulative mechanisms ignored, and constraints
related to the quality of personnel may remain. Also, interests entrenched in
existing structures may be successful in capturing newly established institutions,
turning institutional reform into a merely nominal affair. Scharpf concludes that
"better policy" is more likely to result from a "creative search for policy options
which do not violate the institutional self-interests."89

However, these remarks should not be taken to imply that institutional
reform is always doomed to fail or of purely symbolic significance. The
Australian experience has shown that administrative reform can be successful,
contingent on a number of "prerequisites", amongst which political will, adequate
resources, time, institutional support and the adoption of a strategy are
important.% A Canadian example demonstrates that the lintcgration of resource
management planning can be achieved by transforming a system of "pooled
interdependence" into a system of "reciprocal interdependence”, despite an initially
increased level of conflict associated with the reform.9!

Institutional reform, however, involves much more than just organisational
change. As noted earlier, institutions, both in structural and procedural form,
embody prevailing interests, values and norms. Institutional obstacles for giving a
higher priority to environmental values, or for developing a more comprehensive
approach to environmental policy, are not confined to the sphere of government
bureaucracy but pervade society as a whole. Yet, given the crucial role of the
State in the development of environmental policy, and the reflection of societal
priorities in the hierarchy of State agencies, institutional reform of governmental
structures and processes, is likely to remain to be regarded as an important
mechanism for improving environmental policy performance, despite its

limitations and the difficulties involved.

89, Scharpf, F.W. (1986), "Policy Failure and Institutional Reform: Why Should Form Follow Function”,
International Social Science Journal, Vol.38, No.2, pp.179-189.

90 Wilenski, Peter (1986), "Administrative Reform - General Principles and the Australian Experience”, Public
Administration, Vol. 64, pp.267-276.

o1 Langhorn, Ken and Bob Hinings (1987), "Integrated Planning and Organizational Conflict”, Canadian
Public Administration, Vol.30, No.4, pp.6560-565.
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(3) A third set of contextual factors posing constraints environmental
policy development is related to economic structures and processes. It has been
noted that corporate interests are capable of blocking effective pollution control.9?
Economic rationality in a competitive economy does not generate incentives on the
level of individual producers to prevent environmental damage or to do something
about it. Unnecessary extra costs must be avoided in order to protect competitive
position, market share and profitability. It has been suggested that the problem in
achieving sustainable development is related to the overriding structures of the
international economic system.%3

Of particular importance in the policy making context is the role of the
State in the management of the economy and the exploitation of resources. Walker
argues that the sponsoring of economic growth has always been a key function of
the State. The imperatives of the capitalist system combine with the "much deeper
pressures of the competitive multi-state system" to impose limits on the freedom of
the State in the determination of policy. Although the State is also responsible for
the provision of public goods (to overcome collective action problems) there is no
doubt that State sponsored economic growth and development has always taken
priority over environmental protection.94

(4) A fourth set of contextual factors affecting environmental policy
development can be found in the socio-cultural context. In the dominant cultural
paradigm in western societies economic growth and development is associated with
progress and welfare. Others contend, however, that the value patterns in western
societies are gradually moving away from a pre-occupation with materialism
towards a new cultural paradigm with a "post-materialist" pattern.9% The
environmental movement, according to this view, can be seen as the vanguard of

such a change in cultural paradigm.% There are indications that a majority of

92, Sandbach, Francis (1980), Environment, Ideology and Policy, pp.55-56; Wood, Christopher (1986), "Local
Planning Authority Controls over Pollution", Policy and Politics, Vol.14, No.1, pp.107-123; Schrecker, Ted
(1990), "Resisting Environmental Regulation: The Cryptic Pattern of Business-Government Relations”, in:
Robert Paehlke and Douglas Torgerson, eds. Managing Leviathan: Environmental Politics and the Administrative
State. Ontario: Broadview Press, pp.165-199.

93, Redclift, Michael (1987), Sustainable Development. Exploring the Contradictions, Chapter 4; p.199.

94 Walker, Ken J. (1989), "The State in Environmental Management: The Ecological Dimension", pp.25-38.

95, Inglehart, 1. (1977), The Silent Revolution. Princeton: Princeton University Press; Watts, N. and G.
Wandesforde-Smith (1981), "Postmaterial Values and Environmental Policy Change", in Dean E. Mann, (1981),
Environmental Policy Formation: The Impact of Values, Ideology and Standards. Lexington: D.C.Heath, pp.29-
42.
9, Milbrath, Lester W. (1981), "Environmental Values and Beliefs of the General Public and Leaders in the
United States, England, and Germany"”, in Dean E. Mann ed., Environmental Policy Formation, The Impact of
Values, Ideology, and Standards. Lexington, MA: D.C.Heath, pp.43-62; Milbrath, Lester W. (1984),
Environmentalists: Vanguard for a New Society, New York: University of New York Press.
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people in western countries already allocate a higher priority to environmental
quality over economic growth.9?

If the analysis of a change towards a new cultural paradigm is correct it
may well be that the political and economic structures lag behind this
development. Evidence for this is indeed provided by Milbrath who demonstrates
that support for environmental values is consistently lower amongst business
leaders and public officials than amongst the general public.9® This is also
supported by Laura Lake, who argues that politicians in the United States fail to
assess the depth of support for environmental values.®® On the other hand, it has
also been noted that policy making in western societies has become more difficult
because of the evaporation of consensus on basic values.100

Over the last twenty years "the environment' has proved to be a
recalcitrant topic which can neither be dismissed nor easily subsumed under other,
more traditional codes of practice. Some themes have continued to return, even
though they may not yet have been crystalised into principles supported by
politically powerful constituencies. However, it is believed that some new
principles are slowly cmerging as potential rivals of existing dominant values
underlying the policy making process. It may be true, as Mann argues, that the
environment will have to become a new "dominant paradigm" in order to generate
effective policies.101

It is possible that a discrepancy has emerged between developments in the
socio-cultural context on the one hand, and the political and economic context on
the other, leading to a growing pressure on the political system. Political
rationality seems to be increasingly caught between the imperatives of the
economic system and the need to maintain credibility, responsiveness and
legitimacy with the public at large.

In the search for responses to this, a variety of directions for contextual
change have been proposed. One response that has gained considerable momentum
in various western societies is the drive towards the devolution of traditional State

responsibilities towards "the market", private organisations and local government,

o7, Organisation for Economic Co-Operation and Development (1985) Environmental Data Compendium.
Paris, OECD, p.265. .

98, Milbrath, Lester W. (1981), "Environmental Values and Beliefs of the General Public and Leaders in the
United States, England, and Germany", pp.43-62.

99 Lake, Laura M. (1983), "The Environmental Mandate: Activists and the Electorate", Political Science
Quarterly, Vol.98, pp.215-283.

100 Murswieck, Axel (1986), "Public Policies in Disarray: Political and Legal Restraints in policy-Making",
International Social Science Journal, Vol.38, No.2, pp.191-204; also Reich, Robert B. (1985), "Public
Administration and Public Deliberations: An Interpretative Essay”, Yale Law Journal, Vol.94, pp.1617-1641.

101 Mann, Dean E., ed. (1981), Environmental Policy Formation: The Impact of Values, Ideology and
Standards. Lexington: D.C.Heath, p.15.
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Although such moves have met with scepticism and distrust from many
environmentalists, it would seem prima facie that such developments may be
compatible with ideas about decentralisation (returning power to "the community")
advocated by others in the environmental movement.192 Apart from a search for
contextual change, these increased pressures have also led to the development of
more short term solutions, such as new forms of conflict management and

mediation.103

1.3.3. The Policy Process.

Not all constraints on environmental policy development find their source
in the policy context. It is arguable that the foremost obstacles for the
development of a more comprehensive approach to environmental policy are
inherent to the policy process proper. More specifically, it can be argued that the
rational-anticipatory approach that is required for the development of such a
policy is at odds with the reality of policy development.

Most policy analysts agree that the process of policy-making in modern
states does not proceed in neat steps, but should be seen as a "total process”, in
which analysis, decision-making, implementation and evaluation all occur
simultaneously and feed one another. Wildavsky, Lindblom and others have
elaborated on the complexity of the process, and pointed out that it is virtually
impossible for a government to realise a pre-conceived program, apart from
exceptional cases.l% It has been noted that the outcome of the environmental
policy process is the result of a myriad of individual and collective decisions

which makes it impossible to attribute the result to anyone in particular.106

102, 5ych as by Erich Schumacher; Schumacher, E.F. (1978), Small is Beautiful: Economics as if People
Mattered. London: Sphere Books. It should be noted that the idea that good environmental management requires

the decentralisation of political and bﬁreaucratic power has also been put forward by more recent environmental
policy analysts. See Dryzek, John S. (1987), Rational Ecology, Chapter 16; see also Paehlke, Robert and Douglas
Torgerson, eds.(1990), Managing Leviathan: Environmental Politics and the Administrative State. Peterborough,

Ontario: Broadview Press.

103 1n the United States, the Environmental Protection Agency introduced new forms of mediation in
environmental conflicts, arguably to stimulate greater public participation and responsibility. These moves,
however, can also be interpreted as a strategy to reduce the vulnerability of the agency itself under mounting
contradictory pressures. See Ruckselshaus, William, (1986), "Balancing the Risks", Dialogue, No.71, pp.3-8;
Amy, Douglas J. (1983), "The Politics of Environmental Mediation", Ecology Law Quarterly, 11, pp.1-19; Reich,
Robert B. (1985), "Public Administration and Public Deliberations: An Interpretative Essay”, pp.1617-1641;
Fiorno, Daniel J. (1988), "Regulatory Negotiation as a Policy Process”, Public Administration Review, Vol.48,
No.4, pp.764-772.

104, Wildavsky, A. (1964), The Politics of the Budgetary Process. Boston: Little Brown; Braybrooke, D. and
Charles E. Lindblom (1963), A Strategy of Decision. New York, The Free Press; Lindblom, Charles (1980), The

Policy-Making Process. Englewood Cliffs, NJ: Prentice Hall.
105 Park, Chris C., Environmental Policies, An International Review, p.28.
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Doubt about the possibility of purposive government action is also
expressed by Painter, who argues that governing has little to do with planning or
trying to achieve pre-conceived goals, and claims that anticipatory policy making

is a chimera:

In government the main problem is not deciding where you want to go
as much as facing up to the difficulties being created by where you are
now, difficulties that often emerge from unexpected quarters, involving
new values and demands. 106

He also maintains that because of the complexity of the policy process and
the multiplicity of actors involved, there is a situation of "powerlessness all
round".107

It has been argued that objectives in the policy process are usually
rhetorical and symbolic rather than instrumental, and that means largely
determine ends. Pol‘icy making methods (the process) are at least as important as

policy results. Gregory notes that:

[..] Dpolitical rationality is as much if not more a concept of
retrospective than prospective action, in that it is about the need for
justification and legitimation, for ’'clothing in reason’{ Emphasis in the
original].108

Critics of a comprehensive or "synoptic" approach to policy-making argue
that it is not only unfeasible, given the enormous complexity of societal problems,
but that is also undesirable in the sense that comprehensive policy-making may
threaten the pluralistic and democratic nature of the policy process.109

A useful model of the policy process, catching the enormous complexity
and its erratic or "irrational" (in the sense of unplanned or unguided) nature, is
provided by Kingdon. Kingdon conceives of the policy process as comprising three
"relatively independent" streams: problems, solutions (analysis or policies) and

politics.110 His model is a revised version of the "garbage can model" earlier

106 painter, Martin (1981), "Central Agencies and the Coordination Principle”, Australian Journal of Public
Administration, Vol.40, No.4, p.277.

107, Painter, Martin and Bernard Carey (1979), Politics Between Departments. The Fragmentation of
Executive Control in Australian Government. Queensland, The University of Queensland Press, p.86.

108, Gregory, Robert (1989), "Political Rationality or 'Incrementalism’? Charles E.Lindblom’s enduring
contribution to public policy making theory”, Policy and Politics, Vol.17, No.2, p.149,

109 Seminal publications discussing the limitations for a "rational comprehensive model” are Herbert Simon's
Administrative Behaviour. Glencoe, Ill.: Free Press, firat edn. 1945; second edn. 1957, and an article by Charles
E. Lindblom (1959), "The Science of 'Muddling Through'", Public Administration Review, 19, pp.81-86.

110, Kingdon, John W. (1984), Agendas, Alternatives, and Public Policies. Boston, Toronto, Little, Brown and
Company, pp.92-94.
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developed by Cohen, March and Olsen.ll! The "garbage can model" described

organisations as "organized anarchies" where

[...] a collection of choices (are) looking for problems, issues and
feelings looking for decision situations in which they might be aired,
solutions looking for issues to which they might be the answer, and
decision makers looking for work.112

Streams of problems, solutions, participants (the "garbage") meet "choice

opportunities" (the garbage cans). The result (a decision):

[..] depends on the mix of cans available, on the labels attached to the
alternative cans, on what garbage is currently being produced, and on
the speed with which garbage is collected and removed from the
scene 113

Although the authors admit that the model "does not resolve problems very
well", they claim that it enables decisions to be made in organisations "plagued
with goal ambiguity and conflict" and with "poorly understood problems that
wander in and out of the systeimn."l14

Kingdon notes that much of the government policy process fits this
description quite well: goals are often ambiguous, a multitude of problems asks for
attention at the same time, "solutions" ("pet ideas or axes to grind") search for
problems, and people do not set about solving problems but only "work" on them
when a particular situation makes it possible. In practice, solutions and problems
have equal status.115

Problems are not self-evident, but need to be defined as such. Sometimes
the recognition of problems is facilitated by the existence of monitoring activities
and the use of indicators, reflecting the importance assigned to particular
phenomena as potential problems. In many cases, however, problems have to be
"made" in the sense that people, including policy-makers, have to be convinced
that a problem exists. "Focusing events" such as disasters or crises may facilitate
this. However, pre-existing conceptions very much affect the interpretation of

events, and a second or even third disaster or crisis may have to take place before

1 Cohen, Michael D., James G.March and Johan P.Olsen (1972), "A Garbage Can Model of Organizational
Choice”, Administrative Science Quarterly, Volume 17, Number 1, pp.1-15.

1z Cohen, Michael D., James G.March and Johan P.Olsen, "A Garbage Can Model of Organigational
Choice”, p.2.
18, Cohen, Michael D., James G.March and Johan P.Olsen, "A Garbage Can Model of Organizational Choice",
p.2 :
114 Cohen, Michael D., James G.March and Johan P.Olsen, "A Garbage Can Model of Organizational Choice”,
p.16.

115, Kingdon, Agendas, Alternatives, and Public Policies, pp.90-92.
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awareness of a problem arises. In general, many problems compete for political
attention at the same time, causing attention for a particular problem to fluctuate
and eventually fade.l16

Solutions are not only being developed by bureaucrats, but also by
"specialists" outside government, such as interest groups, academics and research
agencies. The advocates for proposals are called "policy entrepreneurs". Together
they comprise a policy community around an issue. Policy communities vary from
one policy area to another. Some are closely knit, others diverse and fragmented.
The more diverse and fragmented the policy community, the more likely it is that
the "solutions" brought forward will also be diverse and fragmented (policy
fragmentation) and that no common paradigm will emerge. Only a few proposals
(in the whole of the "policy primeval soup") survive the competition between
solutions. According to Kingdon, the principal mechanism for consensus building
in this stream is persuasion (arguments and evidence) not power. However,
technical feasibility and "value acceptability” are important criteria for
survival 117

"Politics" in Kingdon’s model comprises such things as election results,
swings in public opinion and the "national mood" ("political climate"), shifts in
coalitions of interest groups and public campaigns (organised political forces), and
events within the government itself (such as the turnover of key personnel,
resignations, and conflict over jurisdiction or "turf"). The principal mechanism for
coalition building in the political stream is bargaining.118

According to Kingdon developments in these three streams are relatively
independent from one another. Only on occasions developments in these streams
converge to create "policy windows", opportunities to have decisions made by the
government on an issue (have them put on the "decision agenda"). Such "coupling"
of events in the three streams may be aided by policy entrepreneurs, sometimes
individuals intensely committed to a cause. Personal standing, occupancy of a key
position, expertise, persistence, political skills and connections are important
qualities for successful entrepreneurship in the creation of windows. Most
windows close quickly, however, given continuing development in the streams. It is
therefore crucial for entrepreneurs to seize opportunities when they are ripe and

to have a proposal (solution) worked out before a window opens.119

116, Kingdon, John W., Agendas, Alternatives, and Public Policies, Chapter 5.

17, Kingdon, John W., Agendas, Alternatives, and Public Policies, Chapter 6.
18, Kingdon, John W., Agendas, Alternatives, and Public Policies, Chapter 7.
119 Kingdon, John W., Agendas, Alternatives, and Public Policies, Chapter 8.
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Kingdon’s model of the policy process is attractive in that it recognises the
importance of individual initiative, ideas, irrationality and chance. By doing so it
provides a counterweight for potentially deterministic explanations of the policy
process based on contextual factors. An exclusive reliance on Kingdon’s model in
explaining policy process outcomes, however, would be equally undesirable in that
it ignores the "beds" (contextual factors) within which the three streams flow, thus
giving the impression that policy development proceeds in a completely
unpredictable and haphazard way.120

Obstacles for the development of rational, coherent and comprehensive
environmental policies also extend to the implementation of policies.
Implementation depends on theories of causality between events. "The longer the
chain of causality, the more numerous the reciprocal relationships among the links
and the more complex implementation becomes."12! Policy failure may not be the
result of faulty implementation, but of the complexity of the issue and the number
of actors involved, and of too ambitious goals. Policy implementation is, however,
also subject to the "politics of symbolic action" in the sense that goals may have
been set and decisions made without providing the means of effective
implementation (by e.g. allowing affected interest groups to dominate the
implementation process, creating weak enforcement agencies, and excluding public
involvement).122

Richardson describes how pollution control officers in Britain use
enforcement not as an end in itself, but as an educational device to promote
greater awareness of environmental risks. Prosecution is only seen as a last
resort.123 The importance of discretionary powers for implementing agencies to
implement policics effectively, given the variable nature of environmental
problems, has been noted by various authors.!?4 Discretion can, under certain

conditions, even be an important source for policy innovation.125

120, A5 Heclo argues: "The challenge is not to decompose process or content but to find relationships which link
the two, not to reify collectivities into individual deciders but to understand the networks of interaction by which
policies result.” Heclo, Hugh H. (1972), "Review Article: Policy Analysis”, British Journal of Political Science,
Vol.2, p.108.

121, Pressman, Jeffrey L. and Aaron B. Wildavsky (1973), Implementation. Berkeley: University of California

Press, p.xvi.

122, Edelman, Murray, Politics as Symbolic Action.

123 Richardson, G. (1982), "Policing Pollution: The Enforcement Process”, Policy Studies Journal, Vol.11,
No.1, pp.1563-164.

124 Knoepfel, P. and H.Weidner, "Explaining Differences in the Performance of Clean Air Policies.”

125, Maclntyre, Angus (1985), "Administrative Initiative and Theories of Implementation”, in Helen M.Ingram
and R.Kenneth Godwin, eds., Public Policy and the Natural Environment, Greenwich, Con.: JAI Press, pp.205-
238.
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Others, however, see wide discretionary powers as a cause for
ineffectiveness, as it induces implementers to bargain with affected interests and
may lead to them being captured by these interests.!26 Enloe notes that there is a
natural tendency among policy implementers, given the basically adversarial and
divisive nature of the enforcement process, to reduce tensions by appealing to
voluntary compliance and building friendly contacts. A co-operative strategy is
often seen by enforcement officials as both more effective and satisfying. This
may even lead to the "sacrifice of policy in the name of strategy."1?7

Summarising, to understand the obstacles involved in the development of a
rational, comprehensive and coherent environmental policy we have to account for
the particular nature of the environmental policy area (particularly its complexity,
public good nature and its challenge to dominant values), constraints imposed by
the policy context (political, bureaucratic, economic and socio-cultural factors),
and the peculiarities of the policy process itself (disorderliness; element of
randomness).

Given these constraints and - difficulties it is hardly surprising that
environmental policies fall short of the comprehensive "ideal". The question then
arises what how central environmental agencies responsible for environmental
policy development and co-ordination cope with these obstacles. How do they
operate under these constraints? How (in)effective are they? Have these agencies
"made a difference" in environmental policy development since their
establishment, or have they become part of the problem? And, of course, can their

performance be improved, and, if so, how?

1.4. The Role of New Environmental Agencies.

The purpose of the _previous discussion has been to demonstrate that the
development of environmental policy, and consequently also the incidence of
policy failure, cannot be attributed to one particular actor, such as the new
environmental agencies which have been established in many countries as a result
of the upsurge in environmental concerns around 1970. Policy failure should not
be blamed on these Hagencies alone, but on the whole policy network, including
decision-makers, interest groups, societal and institutionalised constraints.

" This thesis will concentrate on the importance of bureaucratic and

institutional aspects of the policy context for the development of environmental

126 Myrick Freeman III, A. and Robert H.Haveman, "Clean Rhetoric and Dirty Water”, pp.51-65.
127, Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, pp.98-108.
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policy. The core of the argument is that institutional or organisational aspects do
matter, but that their relevance should be understood in the wider context.128 The
distribution of environmental responsibilities, the functions allocated to
organisations, and the resources available for environmental management, it will
be argued, are important factors affecting environmental policy. However, a
managerialist approach to these problems (mainly focused on organisational
efficiency) is not likely to lead to improved environmental policy performance.
Instead, the question of institutional design for environmental policy will have to
be approached in a wider context, in which political, economic and socio-cultural
factors have to be included.

The efficacy of central government environmental agencies, it will be

argued, depends on four categories of factors:

(1) The kind and degree of external Support.
(2) The degree of government commitment
(3) The relative position of these agencies in the bureaucratic framework.

(4) The choices made by’_thc agency.

Of these four, the first two factors are considered as being underlying
factors for the second two. To a considerable extent they determine the limits
within which an agency will be operating as well as the main direction of its
activities. Within those limits many of the day to day operations of the agency, as
well as its successes and failures, depend very much on the other two categories of

factors.

1.4.1. External Support for Environmental Agencies.

The kind and degree of external support for an agency refers to what can
also been called its constituency. The constituency comprises those groups or
people who consider an agency as important to them because it affects their
interests, values or goals or wider problems in which they find an interest. The
more an agency is perceived as promoting the interests or goals of these people, or
as committed to resolving these problems, the stronger the support for, or even

identification with the agency is likely to be. The kind and extent of support is

128 For a discussion of the "rediscovery” of the importance of institutions see March, James G. and Johan P.

Olsen, Rediscovering Institutions.
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the basis for the agency’s "raison d’etre" and is at the same time its principal
political asset.

Environmental agencies, it has been noted, have "motley" or "nebulous"
constituencies!?® in the sense that they potentially comprise everybody, but at the
same time nobody in particular. This has to do with the public good nature of
many environmental issues, referred to earlier, posing a collective action problem.
With "the environment" being everything to everybody there is a chance that an
agency responsible for "the environment" is nothing for anyone in particular.

A problem related to that is that of representation. Given the fact that
much of the environment has to do with fauna and flora, ecosystems including
inorganic matter, the question arises who can justifiably claim to represent these?
Giving legal rights to these elements doesn’t solve the problem as the question who
will or may defend these rights remains. Where the environment is associated with
social or community issues the situation may be more easily resolved, but where
collective goods issues are at stake the issue again emerges. Although public
interest groups claim to represent or defend these interests, the question of their
representativeness and right to speak for everyone is often raised.

However, the nebulous nature of the environmental constituency can also
be an asset, particularly where public concern about environmental issues is
widespread and mounting. It provides an agency with a strong legitimate basis for
its activities or claims, whilst giving it at the same time a lot of room for
manoeuvre, given the absence of specific demands.

In practice, environmental interest groups form the "natural" constituency
for environmental agencies. These groups often look at these agencies for
information and support, whilst at the same time criticising them for inadequate
action. The relationship between these groups and environmental agencies is often
ambiguous. Yet, as Enloe notes, both sides should realise that they are potential
allies. 130

The situation is somewhat different where environmental agencies have
been charged with specific regulatory functions, such as air- or water pollution
control. On this level, the regulated interests (e.g. polluting industries) may become
the principal constituency for the controlling agency. This may lead to the

development of good "working relationships" between the agency and regulated

129 Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, pp.323-324.
130, Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, p.79.
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interests, and to accusations by other affected parties that the agency has been
"captured" by these interests, betraying its mandate.13!

However, it has been argued that there are no indications that the more
recently established environmental agencies in the United States have fallen
victim to the ‘“capture-syndrome".132 This seems even less likely where
environmental agencies have received a broader or more general mandate, thereby
having to deal with a multiplicity of (possibly conflicting) interests or with the
"general public".

Generally, the kind and seriousness of environmental problems in a
country, and the relative strength of demand for addressing these issues, have
provided the basis for the kind of mandate and support for the new
environmental agencies set up in many countries in the 1970s. Before then,
environmental responsibilities had in many cases already been allocated to a wide
range of agencies. The type of responsibilities given to the new agencies, and the
kind and strength of public support on which they could rely, is therefore likely
to vary from country to country.!3 This does not mean, however, that an
environmental agency has to.accept the degree of support it receives as an
unchangeable parameter. On the contrary, it may adopt various strategies trying to

extend and mobilise its support basis.134

1.4.2. Government Commitment.

A second underlying factor determining the efficacy of environmental
agencies is the degree of commitment of ministers, and of the Government as a
whole, to the environmental cause. The sincerity with which environmental
concerns are shared by members of the Government and the priority given to

environmental matters relative to other issues and interests is reflected in the

131 5 specific example of these accusations can be found in the British Alkali and Clean Air Inspectorate,
which has adopted a very "pragmatic” approach to pollution control, allegedly putting manufacturers’ interests
first, whilst at the same time maintaining secrecy about its dealings, and remaining inaccessible to public interest
groups. See Hill, Michael (1982), "The Role of the British Alkali and Clean Air Inspectorate in Air Pollution
Control”, Policy Studies Journal, Vol.11, No.l, pp.166-174; Hill, Michael, S.Aaronovitch and D.Baldock (1989),
"Non-Decision Making in Pollution Control in Britain: Nitrate Pollution, the EEC Drinking Water Directive and
Agriculture”, Policy and Politics, Vol.17, No.3, pp.227-240.

132 wilson, James Q. (1980), The Politics of Regulation. New York: Basic Books, pp.391-392.

133 Buhrs, Ton (1987), "Environmental Policy Development: the Case of New Zealand", Paper presented at

the Australasian Political Science Conference, University of Auckland, Auckland.

134 Such as by adopting an "open door policy” for environmental interest groups, providing support to local
groups, "leaking” information, launching campaigns together with environmental groups, organising conferences
and seminars etc. It should be kept in mind, though, that such strategies will have to be conducted within the
general framework and rules of the game to which the civil service is subject.
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degree of "political will" to undertake action and to create or provide the means
for facilitating environmental solutions.

One of the best documented examples of the importance of this factor can
be found in the United States under the Reagan administration. Reagan,
apparently of the opinion that the emphasis on environmental regulation had gone
too far, set out to drastically curtail the capabilities of the two principal new
environmental agencies, the EPA (the Environmental Protection Agency) and CEQ
(Council on Environmental Quality). Over three years, from 1981 to 1984, EPA’s
total budget was cut by approximately one third and the number of personnel
reduced by 18%.135 Research in solar energy was cut by 85%, and in energy
conservation by even 97%.136 Possibly even more damaging was the change in
EPA’s leadership, and the ideological screening of new personnel to ensure a more
sympathetic attitude towards regulated interests and to initiate a much less
adversarial approach in the enforcement of regulations. As a result, EPA’s
capabilities were seriously curtailed and its credibility damaged. Consequently, the
agency lost its constituency, the non-governmental support to guarantee its
survival.137

The degree of commitment of a government to the environment finds
institutional reflection in such matters as the status of the environmental portfolio
and of the minister to whom it has been allocated, the status and role of
environmental committees in Cabinet and the bureaucracy, and the relative
position (mandate, powers, resources) of the principal environmental agency.

The level of commitment is, of course, most clearly reflected in the kind of
policies which it initiates. The formal, and in many cases also practical
responsibility for policy initiation lies with governments. Environmental problems
may be just ignored, referred to "dead-end" committees, or symbolically dealt with
by introducing legislation, measures or agencies without basically altering

anything.138

135, Rosenbaum, Walter A., Environmental Politics and Policy, p.55.

136 Clark 1I, Edwin H (1984), "Reaganomics and the Environment: An Evaluation", in: Vig, N.J. and M.E.
Kraft, eds. Environmental Policy in the 1980s: Reagan's New Agenda. Washington: Congressional Quarterly,
pp.354-355.

137, Davies, J. Clarence (1984), "Environmental Institutions and the Reagan Administration”, in: Vig, N.J. and
M.E. Kraft, Environmental Policy in the 1980s: Reagan's New Agenda, pp.156-157; Kraft, Michael E. and
Norman J.Vig, (1984), "Environmental Policy in the Reagan Presidency”, Political Science Quarterly, Vol.99,
No.3, pp.415-439; for an overall assessment of EPA’s successes and failures, see Marcus, Alfred A.(1986), "EPA's
Successes and Failures”, in Kamieniecki, S., R.O'Brien and M.Clarke, eds., Controversies in Environmental

Policy. New York: State University, pp.1563-178.

138 various examples of such strategies can be found in Great Britain, where under Prime Minister Thatcher
EEC-directives were formally adopted without any practical effect. See Guruswamy, L.D. (1985), "Waste
Management Planning”, Journal of Environmental Management, Vol.21, No.1, pp.69-84; Gilg has noted that the

adoption of the British counterpart of the World Conservation Strategy in 1983, is unlikely to bring about any
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The level of government commitment to the environment may be

considered as a dependent variable, depending on such factors as the level of

public concern about the environment, the popularity of the Government in the

polls, particularly in election years ("the environment" may be a vote winner), and
on the political and economic factors which have been referred to as being part of
the policy context (such as the electoral system and the role of the government in
the economy). However, although some of these factors lend themselves to
exploitation and change, it would seem that for an environmental agency such

matters tend to be part of the limits within which it will have to operate.

1.4.3. The Relative Position of Environmental Agencies in the Bureaucratic
Framework.

What an environmental agency does or can do on a day to day basis
depends very much on how its mandate has been defined, on the degree of its
discretionary powers, on its relations within the bureaucracy, and on the resources
as its disposition. p

The question of the agency’s mandate refers to the formal responsibilities,
functions and powers it has been bestowed with. The definition of responsibilities
marks off the area or field of problems in which it is expected to operate.
Examples of such area are pollution, nature conservation, land-use, energy sources,
and public health. Functions relate to the specific tasks which the agency has to
perform, such as enforcement of regulations, policy development, or control over
other agencies.13 Powers refer to the legal and other means at the disposal of the
agency to ensure that is capable of fulfilling its functions, also in the face of
resistance.140

Given the multiple facets of the environmental area, the question of the
mandate a new central environmental agency is a particularly difficult one, both
politically as well as theoretically.

As many, if not most government departments or agencies have some

environmental aspects in their mandate, the mandate question almost unavoidably

real change in environmental policy; he also noted that 9 years after the formal adoption of the Pollution Control
Act in 1974, many sections had not yet been implemented. For a discussion of a possible change ("transition") in
the Thatcher’s government environmental ideology see Blowers, Andrew (1987), "Transition or Transformation? -
Environmental Policy under Thatcher”, Public Administration, Vol.66, pp.277-294.

139 This distinction is based on Painter’s discussion of Leon Peres’ ideas, who uses these three kinds of
activities to distinguish between three types of organisations. See Painter, Martin, "Central Agencies and the
Coordination Principle”, pp.266-280.

140 T, concepts of mandate or role will be used interchangeably to refer to the combination of these three
elements in an agency.
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arouses feelings of threat and rivalry. One way to address this problem is
nominating an existing agency to the status of "the" environmental agency with
minor changes in the distribution of responsibilities, tasks and powers.14l Another
approach is fusing two or more agencies together into a new department, whilst
maintaining their previous roles. This was the approach taken in Great Britain,
where the new Department of the Environment (DOE) was an amalgamation of
three existing departments.!42 The Environmental Protection Agency (EPA) in the
United States, established in 1970, is also a product of agency amalgamation.143

In other cases really new agencies were created with new mandates, such as
the Environmental Protection Board in Sweden and the Council of Environmental
Quality (CEQ) in the United States.44 Even in such cases, however, bureaucratic
sensitivities cannot easily be avoided as new or more comprehensive environmental
mandates will almost always impact on the roles of existing agencies.145

Mandates, it has been argued, can be too narrow, too broad or too
ambiguous. If too narrow, obviously only a minor part of "the environment" can be
covered. If too broad, the problem of how to do it all emerges, particularly if the
available resources are not commensurate to the tasks. An ambiguous mandate may
be an advantage, giving the agency more discretion and offering scope for the
development of its own policy direction or emphasis, for innovation, and enabling
it to come out with more than originally intended.!4® "But more typically, such

ambiguity makes a bureau vulnerable to outside criticism and plagues it with

141 ap example of this approach could be found in the Netherlands, where in 1971 "the environment" was
added on to the existing Department of Health. See Gijswijt, August J. (1987), "The Kingdom of the
Netherlands”, in: Enyedi, Georgy, August J.Gijswijt and Barbara Rhode, eds.(1987), Environmental Policies in
East and West. London: Taylor Graham, pp.267-289. Later on, the departments of Housing and Physical
Planning were also incorporated into the department.

142 Housing and Local Government, Transport, and Public Buildings and Works. Within the new department
internal divisions emerged along the lines of the pre-existing departments. See Painter, Martin (1980), "Policy
Co-ordination in the Department of the Environment 1970-1976", Public Administration, Vol.58, p.136.

143 Marcus, Alfred A. (1980), Promise and Performance: Choosing and Implementing an Environmental
Policy. Westeport, CT: Greenwood Press, footnote 137.

144 Sweden was one of the first countries to establish (in 1965) a new central environmental agency, even
before the upsurge of environmental opinion. Lundqvist, L.J., Environmental Policies in Canada, Sweden, and the

United States, p.10; Organisation for Economic Co-Operation and Development (1977), Environmental Policy in
Sweden, Paris: OECD. In the United States CEQ was established as an advisory agency to the President, with
no management functions. In the EPA comprehensive pollution control functions were concentrated. Rosenbaum,

Walter A., Environmental Politics and Policy, pp.51-59.
145 A5 Enloe notes: "The environmental agency usually has a multidimensional task that does not jibe neatly

with the existing unidimensional, mission-oriented organizations.” Enloe, The Politics of Pollution in a

Comparative Perspective, p.81.
146 Maclntyre, Angus (1985), "Administrative Initiative and Theories of Implementation”, in Helen M.Ingram

and R.Kenneth Godwin, eds., Public Policy and the Natural Environment, Greenwich, Con.: JAI Press.
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internal caution,"147 as it becomes subject to a variety of conflicting pressures and
expectations.

Where a central environmental agency has been charged with the
responsibility for a particular environmental area (either in an operational or
policy role), such an area inevitably pre-occupies its activities and orientation.
This makes it unlikely that the agency will be able to pay much attention to other
policy areas, let alone the environmental policy area as a whole. Given the
potentially wide, even all-encompassing nature of the environment, and the
resulting impossibility or undesirability to concentrate the responsibility for all
areas of environmental policy into one department, this is the inevitable price to
be paid for such a "hands on" approach. Such an approach, if adopted, reflects the
relative importance assigned to the various environmental pressures within a
particular country, such as pollution or urban (planning) issues, but is unlikely to
lead the central environment agency towards developing a comprehensive
environmental policy.

The allocation of a combination of responsibilities and tasks to one agency
may also generate the problem of "dual mandates" or "bureaucratic
schizophrenia".148 Different functions within such a mandate may be in conflict
with one another, and an agency may consistently give priority to one at the
expense of the other. An example of this was the Atomic Energy Commission in
the United States, which was responsible for both regulating and sponsoring
nuclear energy.14® Such a situation of "the goat minding the cabbage patch" is far
from exceptional and is sometimes defended on the grounds of "integrating
environment and development."150 Generally, however, such a practice undermines
the credibility of an agency.

When an environmental agency has been charged with co-ordination tasks,
a whole range of other difficulties emerges. As mentioned above, it would be
unrcalistiq to try to reflect environmental interdependence in the administrative
structure by concentrating all management responsibilities for the environment
into one agency. A more realistic approach would seem to allocate the
responsibility for the co-ordination of environmental policy to a central agency,

without binding it to a particular area.

147 Enloe, The Politics of Pollution in a Comparative Perspective, p.87.

148 Enloe, The Politics of Pollution in a Comparative Perspective, p.94.
149 The Commission was abolished in 1974, and its regulatory functions were vested in a new Nuclear

Regulatory Commission. See Rosenbaum, Walter A., Environmental Politics and Policy, p.241.
180 guch arrangements were fairly common in New Zealand, as will be shown later, and defended on
specifically this ground. See also Enloe, The Politics of Pollution in a Comparative Perspective, pp.94-98.
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However, the question then shifts to the interpretation of the co-ordination
task. What does co-ordination exactly mean? Related to that, another question
arises: what kind of status, powers and functions should a co-ordinating central

environmental agency receive?

1.4.3.1. Central Environmental Agencies and Co-ordination.

Although the meaning of the term co-ordination may seem self-evident,
there are in fact a wide range of different interpretations of the concept.15! Co-
ordination has been described as a process (the act of co-ordinating) and as a goal:
"the bringing together of diverse clements into a harmonious relationship in
support of common objectives."152 It has been associated with concerted decision-
making, communication, adjustment, co-operation and accommodation.153 Although
the concept has a positive connotation in everyday language and is sometimes
regarded as a cure for all political and bureaucratic evils, it is, however, not a
mechanism for resolving value conflict, and cannot be a substitute for hard
political choices.154

It has been argued that it is possible to subsume all concepts of co-
ordination within four models: (1) hierarchical control; (2) the use of power; (3)
adjustment and (4) common purpose.l5 Although this contention could be

contested,15¢ we will accept this classification as a useful basis for a discussion of

151 14 has been argued that "probably no word in our administrative terminology raises more difficult problems
of definition.” Seidman, Harold and Robert Gilmour (1986), Politics, Position, and Power. From the Positive to
the Regulatory State. New York: Oxford University Press, p.224.

152 Seidman, Harold and Robert Gilmour (1986), Politics, Position, and Power, p.224.

153 Molnar, Joseph J. and David L.Rogers (1982), "Interorganizational Coordination in Environmental
Management: Process, Strategy, and Objective”, in Dean E. Mann, ed. Environmental Policy Implementation.
Lexington, MA: Lexington Books, pp.95-108. ‘

154 Seidman, Harold and Robert Gilmour (1986), Politics, Position, and Power, pp.219;245; "Co-ordination is
a process of adjustment and not a mechanism for resolving fundamental differences in value or perspective.”
Molnar, Joseph J. and David L.Rogers (1982), "Interorganizational Coordination in Environmental Management,
p-104; see also Painter, Martin, "Central Agencies and the Coordination Principle", pp.265-280;

155 Minnery, John R. (1988), "Modelling Coordination", Australian Journal of Public Administration, Vol.47,
No.3, pp.263-262.

156, Minnery does not identify any criteria underlying this classification. In fact, it can be argued that there is
no common basis or measure on the basis of which all forms of co-ordination can differentiated. Forms of co-
ordination that have been identified, but seem hard to fit into either of these categories are, e.g. "co-ordination
from below” (the opposite of the hierarchical model), "external and indirect co-ordination", and co-ordination
with or without interaction. As these latter examples indicate, the "models” or forms of co-ordination that can be
identified depend on the classification-criteria that have been used. Forms identified in one classification may not

sit comfortably within an other one. One classification is not necessarily "better” than another one, their
usefulness depending on the purposes of the analysis in which they are used. For examples of other classifications
see Scharpf, F.W. (1978), "Interorganizational Policy Studies: Issues, Concepts and Perspectives”, in Hanf, K. and
F.W. Scharpf, Eds., Interorganigational Policy Making. Limits to Coordination and Central Control. London,
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the role of central environmental agencies with respect to environmental policy
development.

A key question with respect to the role of central environmental agencies is
whether the promotion of a comprehensive, coherent environmental policy requires
the formulation of common goals or principles, or whether such a policy can be
developed through other means. It can be argued that environmental policy needs
to be based on ecological or other principles reflecting a common human interest
in survival.l57 It has also been maintained that an equitable and sustainable use of
resources is vital to long-term human welfare, and that all policies should
incorporate such principles.158

On the other hand, it could be countered that it is unrealistic to expect that
in a world of diverse, and often conflicting, interests and views, policies could be
developed on the basis of common principles or goals. In this view, co-ordination
cannot be based on common purposes, but will or can take place through other
mechanisms, such as the other three forms of co-ordination identified above:
hierarchical control, power and adjustment.

The first approach, emphasising that co-ordination requires common
principles or purposes, will be referred to as the substantive approach to co-
ordination; the other forms of co-ordination, not requiring common goals, will be
lumped together under the concept of the procedural approach to co-ordination.

The substantive approach to policy co-ordination is based on the rational
(comprehensive) tradition in policy and decision-making studies, and emphasises
the need to formulate clear common policy goals or principles as a mechanism to
co-ordinate the activities of all agencies involved in one policy area. Co-ordination
is sought by providing clarity of goal or purpose and by ensuring that the
mandates of the agencies involved are mutually supportive or at least compatible.
This is seen as a way to avoid contradictory or mutually negating missions and
unnecessary and wasteful overlap, at the same time enhancing the chances of co-

operation and effectiveness in achieving the goals which have been set.159

Sage Publications, pp.345-370; also Molnar, Joseph J. and David L.Rogers (1982), "Interorganizational
Coordination in Environmental Management"; and Lindblom, Charles E., The Intelligence of Democracy.

187 An argument underlying Dryzek’s contention that ecological principles need to be given lexical priority.
See p.12 in this Chapter.

168 A line of argumentation contained in the "Brundtland report"; World Commission on Environment and
Development (1987), Our Common Future.

159 A classic example of this approach can be found in the "principles of administration” school associated with
Luther Gulick. Gulick, Luther (1937), "Notes on the Theory of Organization”, in: Luther Gulick and Lyndall
Urwick, eds. Papers on the Science of Administration. New York: Institute of Public Administration, Columbia
University; see also Hammond, Thomas H. (1990), "In Defence of Luther Gullick’s 'Notes on the Theory of
Organization’, pp.143-173.
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The procedural approach to co-ordination comprises those forms of co-
ordination in which common goals are not considered to be an important
precondition for co-ordination, such as the three forms referred to above:
hierarchical control, the use of power, and adjustment. Although the hierarchical
model (based on authority: legitimate power) is associated with the assumption of
rational decision-making (the legitimacy and authority of the central co-ordinator
are based on the assumption that hierarchical co-ordination enhances the
rationality of decision-making) it is otherwise value neutral, in the sense that the
central authority can be applied to a wide range of purposes. Co-ordination by
power (illegitimate, lacking the recognition inherent in authority), is not value
neutral, but based on the values, interests or purposes of the co-ordinating power
(thus not based on common values), and is associated with all kinds of coercion.
Co-ordination by adjustment, although implicitly based on values associated with
the classic free market, is a model of co-ordination without a central co-ordinator,
proclaiming that co-ordination takes place on the basis of the diverse interests,
values and goals of the actors ("partisans") involved, through such means as
negotiation, bargaining, persuasion, threat and bribery.160

Environmental policy co-ordination on the basis of the procedural approach
may therefore take the form of an authoritative central environmental agency,
giving directives to other agencies on how to develop, adjust or implement
policies; a powerful actor (e.g. an agency without formal authority or powers)
coercing others to adjust to its own views on the desirable direction for
environmental policy; or processes of interaction between those (agencies, groups
and individuals) involved in environmental policy, each acting on the basis of
separate definitions of what is needed, without a central agency with co-
ordinating responsibility or power.

Whatever the approach taken to co-ordination, it is a process which is
likely to be problematic. Despite the fact that, in the abstract, co-ordination is
often considered as desirable,181 it is also problematic given the costs involved, the
fact that incentives may be lacking, and because of the natural tendencies of
bureaucracy to fragment tasks, to "defend territory" and resist "meddling" by

outsiders, and to avoid conflict.162

160 Minnery, John R., "Modelling Coordination", pp.255-258; Lindblom, Charles E. (1965), The Intelligence of
Democracy, pp.33ff.

161 Molnar, Joseph J. and David L.Rogers, "Interorganizational Coordination in Environmental Management:
Process, Strategy, and Objective”, p.97.

162, Molnar, Joseph J. and David L.Rogers, "Interorganizational Coordination in Environmental Management:
Process, Strategy, and Objective",; Hanf, K. and F.W. Scharpf, Eds.(1978), Interorganizational Policy Making.
Limits to Coordination and Central Control. London: Sage Publications.
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For several reasons, environmental policy co-ordination is considered even
more problematical. Firstly, the relative youth of central environmental agencies
puts them often in a difficult position amongst established agencies, both with
respect to their relative status as to a perceived incompatibility in missions or
interests.163 Secondly, the very broadness of the environmental policy area
encompasses numerous external constituencies, generating a multitude of different,
competing and sometimes contradictory, demands and pressures on environmental
agencies.1®4 Thirdly, the interrelationships between environmental phenomena and
the high degree of uncertainty about the impact and ramifications of human
interventions makes a comprehensive approach very difficult or, according to

some, impossible:

It is a system. We are deeply impressed as we have never been before
with the interrelation of the parts. Believing then, that everything is
interconnected, we fall into the fallacy of believing the only way to
improve those interconnections is to deal with then all at once.

Clearly, everything is connected. But because everything is connected it
is beyond our capacity to manipulate variables comprehensively. Because
everything is interconnected, the whole of the environmental problem is
beyond our capacity to control in one unified policy. We have to find
critical points of intervention - tactically defensible, or strategically
de fensible points of intervention.”185

Comprehensiveness, however, is not an absolute concept, necessarily
comprising "everything". Co-ordination by developing a comprehensive approach to
environmental policy may be seen as a matter of degree. If approached on a more
modest level, comprehensive environmental policy development may be
achievable.1¢ Co-ordination appears to be possible, as demonstrated by the
considerable extent to which it occurs at the operating level.187 Although perhaps
more difficult on a policy development level, the question is not so much whether

a comprehensive approach to environmental policy is feasible or not, but how a

163 Galdwell, Lynton K. (1974), "Political Science”, pp.5-18; Molnar, Joseph J. and David L.Rogers,
"Interorganizational Coordination in Environmental Management: Process, Strategy, and Objective”, p.96.

164 Molnar, Joseph J. and David L.Rogers, "Interorganizational Coordination in Environmental Management:
Process, Strategy, and Objective.”

185 Gharles E.Lindblom (1973), Managing the Environment. Washington, D.C.: U.S. Environmental Protection
Agency, p.84. (Quoted from: Molnar, Joseph J. and David L.Rogers, "Interorganizational Coordination in
Environmental Management: Process, Strategy, and Objective”, p.100.

168 Bartlett, Robert V. (1990), "Comprehensive Environmental Decision Making: Can It Work”, in: Norman
Vig and Michael Kraft, eds. Environmental Policy in the 1990s: Toward a New Agenda. Washington, D.C.:
Congressional Quarterly Press, pp.235-254.

167, Bartlett, Robert V., "Comprehensive Environmental Decision Making: Can It Work"; also Molnar, Joseph
J. and David L.Rogers, "Interorganizational Coordination in Environmental Management: Process, Strategy, and
Objective”, p.97.
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higher degree of comprehensiveness can be achieved, and whether and how the co-
ordination capacity of central environmental agencies can be improved in order to
enhance their performance in this area.

In connection with that the question of the relative position of a central
environmental agency in terms of power and resources is important. Various
authors have noted that the ineffectiveness of environmental agencies can be
attributed to their weak (legal) status and lack or resources (particularly
expertise). From such a position an environmental agency is forced into bargaining
and compromise and to adopt a "strategy of anticipatory conflict resolution" at the
cost of maintaining environmental standards.168

The power and resources available to an agency depend, of course, to a
very large extent on the political commitment of the Government, mentioned
earlier. To some degree, however, the capabilities within the agency, and
particularly of its leadership, are also an important contributing factor to
effectiveness and availability of resources. It has been noted how the public
standing of leaders, and their capabilities in forming alliances and mobilising
political and public support, are essential assets to an organisation. In particular
the person appointed as the first director of an agency "can have a lasting impact

on it".169

1.4.4. The Choices Made by the Agency.

It would go too far to absolve central environmental agencies from all
blame for environmental policy failure on the grounds that what they can do
depends on the particular problems associated with the policy area, and the
constraints set by policy context, the public, interest groups and the Government.
Within those limits, it will be argued, agencies can and do make a difference.
Moreover, they can try to "push the limits".

One of the crucial factors affecting an agency’s activities and performance
is how it interprets its mandate. Particularly in the area of environmental policy,
where interrelatedness and vagueness are key aspects, there is often much scope
for an agency to interpret its mandate in a broad-minded way.

The term environment can be narrowly or broadly defined, ranging from
an exclusive concern with the natural environment (ecosystems) to the inclusion of

economic and social phenomena. What falls within the scope of an agency’s

168 Mayntz, Renate, "Intergovernmental Implementation of Environmental Policy”, pp.201-214; Myrick
Freeman III, A. and Robert H.Haveman, "Clean Rhetoric and Dirty Water", pp.51-65.

169 Enloe, Cynthia, The Politics of Pollution in Comparative Perspective, pp.83-84; 100-101.
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mandate depends very much on the environmental ideology of the personnel of an
agency, and particularly of its leadership. For instance, a mandate giving
responsibility for air pollution policy may be interpreted to relate exclusively to
human health, or (as well) to the impact of pollution on nature (acid rain; impact
on ecosystems), or (as well) to those aspects of resource use which underlie this
form of pollution (such as energy policies; transport policies; investment policies).

The broader an agency interprets its mandate, the more likely it is that it
will come into conflict with other agencies (defending their "turf"). Another
danger of responsibility "overstretch" is that the agency overburdens itself
(particularly if its resources are based on a narrow approach to its mandate by the
Government). Also, as bureaucratic squabbling is unpopular with governments, it
may be politically risky to engage into "territorial disputes". '

Agencies also have a choice with regard to deciding how far they want to
go in pushing issues considered to be of importance. Some issues may be
considered important, but lack widespread public recognition, and may be
politically unrewarding and bureaucratically divisive. In such cases, much depends
on the agency’s capability in mobilising public concern, or in arousing the
Government’s or a minister’s interest in the issue.

It has been noted that, in general, bureaucratic agencies are threat-
avoiding, defensive and eager to minimise scandals. They prefer a stable
environment (increasing predictability), and try to reduce vulnerability by
maintaining a low profile (visibility).170 Conflict-avoidance behaviour has also
been noted in environmental agencies, having to operate in a potentially conflict
ridden policy area. Such behaviour may be reinforced by a similar tendency on
government level 171

Another factor affecting the environmental agency’s performance is the
level of commitment of its personnel to "the environment". Working for an
environmental agency does not necessarily imply being a committed
environmentalist. Wilson has distinguished three types of civil servants: careerists
(motivated by the prospect of future rewards within the agency), "politicians"
(seeing their job as a stepping stone to go "higher up"), and professionals (who are
primarily loyal to professional standards).!”? In all three categories a strong

environmental outlook is not a self-evident component of the working motivation,

170, Wilson, James Q., The Politics of Regulation, pp.377-378.

171, Enloe, Cynthia, The Politics of Pollution in a Comparative Perspective, pp.109-110; Mayntg,
"Intergovernmental Implementation of Environmental Policy”, p.205; Scharpf, F.W., "Interorganizational Policy
Studies: Issues, Concepts and Perspectives”, pp.106;86.

172, Wilson, The Politics of Regulation, pp.374-375.
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even though professionals may have found their training in ecologically based
sciences.

A prudent orientation to the job may be buttressed by the general code of
conduct applying to civil servants. Under the Westminster system bureaucrats are
assumed to be "neutral” and to be able to serve under governments of any political
colour and commitment.17® Although this view has been somewhat tarnished by the
introduction of "political" appointments in some Westminster countries, it is a
norm that still seems to be strongly adhered to by many officials.174

The reluctance of environmental agencies to take a strong environmental
stand may have a deeper explanation. According to Murphy, expertise and
neutrality have become the seals of a fragmented culture, and law and
bureaucracy a substitute for value-choice and ultimately value itself. Managing
demands has taken priority over solving problems. In other words, bureaucracy
and law allow a society to avoid hard choices. Problems, also environmental issues,
are being institutionalised instead of squarely faced.l”®

An agency’s conception of its own mandate is also affected by role
expectations of the actors with which it interacts (the "where you stand depends
on where you sit" phenomenon). Enloe notes that these expectations may exert a
considerable influence on an agency’s stand on issues, and that it requires strong

leadership with firm personal ideas for an agency to go its own way.176

1.5. Studying the Commission for the Environment: Contextual Factors, Approach
and Preview.

As indicated in the previous sections of this chapter, the role and
performance of central environmental agencies should be understood in the policy
context. Societal, political and economic conditions affect the way environmental
policy problems and needs are defined, forging the institutional arrangements to

deal with these matters. Both the policy context and the institutional arrangements

173. Although this does not imply that officials are not allowed to take policy initiatives. See Roberts, John
(1987), Politicians, Public Servants and Public Enterprise. Wellington: Victoria University Press, pp.82-84.

174 Wilenski, Peter, "Administrative Reform", pp.271-272; a similar development has since taken place in New
Zealand where ministerially appointed political advisors have also become more important, and the potential for
ministerial influence on the appointment of departmental heads has been increased. For the opinions of
permanent heads on the relations between ministers and officials in New Zealand see Levine, S., S.Rainbow and
J.Roberts (1987), "Ministers and Public Servants - Attitudes to Policy Making", Paper presented to the
Australasian Political Studies Association Conference, University of Auckland.

175, Murphy, E.F. (1977), "Environmental Bureaucracies Appraised”, Ekistics, 44, pp.157-163.

178, Enloe, The Politics of Pollution in a Comparative Perspective, pp.88-94.
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set limits for the role of environmental agencies and the kind of policies that can
be developed.

The implications of these observations are that, in order to understand the
Commission for the Environment’s role in environmental policy development in
New Zealand, we need to assess the nature of the contextual constraints on
environmental policy development in this country, and how these have affcctéd
the mandate and performance of the Commission. Given, the particular nature of
the policy context in each country, we need to look at idiosyncratic factors besides
the more general constraints inherent in the policy process as described earlier in
the chapter.

For example, the view that states have become incapable of effective action
to address societal problems seems to apply with more validity to some states than
to other. New Zealand would seem much less prone to the contention that
effectiveness of government is seriously hampered by an extreme dispersion of
power and the possibility of groups or institutions to exert a veto-power over the
advance of policy changes, given the nature of the political system, which allows
an extraordinary concentration of political power in the hands of the governing
party, stifling effective oppos‘ition, and virtually prohibiting the access of new
political parties to political (government) power.177

The "win or lose all" nature of the political system in New Zealand has
potentially extreme consequences for (environmental) policy development. On the
one hand it allows for a high degree of policy stability or intransigence where a
political party is in power for considerable time, such as the National Party from
1975 to 1984. On the other hand it offers the potential for drastic and swift
change if the government party is committed to such change, as there is no need
for coalition governments and as the political opposition is virtually powerless to
obstruct proposals.

The ambiguity relatéd to the dual role of the State as promoter of economic
growth and protector of the environment has been another particularly relevant
factor in the New Zealand context. Perhaps to an even larger extent than in many
European capitalist countries the New Zealand State has been actively involved in

the exploitation of - resources (such as forestry, mining, tourism, electricity

177, Palmer, G. (1987), Unbridled Power: An Interpretation of New Zealand's Constitution & Government.
Auckland: Oxford University Press; McRobie, Alan (1985), "The Electoral System: Representing People or
Electing a Dictatorship?” in Hyam Gold, ed. New Zealand Politics in Perspective. Auckland: Longman Paul,
pp.308-319. See for an elaboration of the argument of the ineffectiveness of government in the United States
because of the widespread existence of "veto-power”, Lindblom, Charles E., Politics and Markets. For a discussion
of ineffective government related to the fragmentation of power see the case of Italy in Reich, M.R. (1984),
"Mobilizing for Environmental Policy in Italy and Japan", Comparative Politics, Vol.16, No.4, pp.379-402.
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generation and other energy projects) or in the promotion of exploitation by the
private sector (agriculture, also mining). Combined with the extremely strong
concentration of executive power this has made the State a principal target of
environmental criticism.

The availability of resources and the dominant pattern of resource use in a
country has an important influence on the kind of environmental problems that
arise and on the way these are being perceived and defined. For a long time,
agriculture has been the backbone of the New Zealand economy, leading to the
preferential treatment of farmers and farming interests.l’”® Governments and
government agencies have been actively involved in the promotion of export of
agricultural products, opening up land to new farmers, subsidising agricultural
investments and the use of fertilizers, and in guaranteeing minimum prices for
agricultural products.

Other primary products (such as forest products and minerals) also account
for a considerable proportion of New Zealand’s export earnings. Altogether,
primary products still accounted for about 75% of the value of the country’s
exports in 1983,179 despite cffprts in the last decades to diversify the economy.
Continued logging of native forests, as well as mining, have led to major
controversies and environmental protests during the 1970s and 1980s.

As a net importer of energy, and with the emergence of the "energy crises"
in 1973 and 1979, the supply of energy has also become a major issue in New
Zealand. The environmental aspects of energy projects (hydro, fossil and nuclear
based) have dominated many of the environmental concerns during the last three
decades, and have led to some of the fiercest political protest actions.

The fact that the central government has been seen as both a major culprit
for environmental degradation and as the only vehicle for policy change has led
to considerable confusion and ambiguity in environmental circles. On the one
hand strong feelings of distrust, and even hostility, have been generated,
particularly vis a vis particular government departments. On the other hand was
the State still seen by many as the only mechanism through which environmental
policy change could be achieved, leading to a demand for a further strengthening
of State capabilities in environmental control.

Much of the ambiguity in the position of the Commission for the
Environment, as we will see, can be traced to this dual nature of the State as

environmental exploiter and protector. Being part of the State machinery, the

178 The value of food exports alone accounted for approximately 50% of the total value of exports from 1981
to 1983. New Zealand Official Yearbook 1984, Wellington: Department of Statistics, pp.627-629.
179 New Zealand Official Yearbook 1984, pp.627-629.
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Commission could hardly escape the distrust created by the context in which it
had to operate.

Another contextual factor of relevance for environmental policy
development in New Zealand is the state of the environment in the country. On
the one hand, the image of New Zealand as a clean and green country with an
abundance of resources and a sparse population has traditionally been reflected in

a "she’ll be right" attitude. The strength and persistence of this attitude has led to

a leniency towards, and even the promotion of, unsound environmental practices,
such as the clearfelling of forests, cattle grazing on steep slopes, the draining of
wetlands, the pollution of natural waters by sewage and industrial effluent, an
extensive and careless use of agricultural chemicals, construction on relatively

sparse, good horticultural land, and unrestrained urban expansion. The attitude 'I

has also hindered the recognition of environmental problems and their solution.
On the other hand, however, it has been argued that the environmental
movement in New Zealand, similar to that in North America and Australia, is
characterised by a philosophical profoundness which goes much further than that
of the green movement in European countries. Hay and Haward contend that the
imminent and wholesale destruction of remnant wilderness has in the first group
of countries has led to an emphasis on the importance of nature and a challenge
of "homocentric" assumptions, in contrast to the European green movement, which
has been dominated by anti-nuclear concerns (and one might add quality of life
issues). They conclude that the "Cutting edge of environmentalism" is to be found
beyond Europe, and that the radical re-interpretation of humanity’s relationship
with other nature has revolutionary implications for political theory and class-

based interpretations of politics.180

Tester, however, has argued that one of the main weaknesses of the

environmental movement in New Zealand lies in its ideological weakness,
particularly with respect to the social and economic dimensions of environmental
policy. Many environmental leaders in New Zealand have a background in natural
or ecological sciences, looking at environmental issues primarily in terms of the
need to protect nature from human activity.18!

Yet, indications of a possible transition in cultural paradigm can also be
observed in New Zealand. New Zealand was one of the first countries to give

birth to a green political party, which, although slowly withering away, at some

180, Hay, P,R, and M.G. Haward (1988), "Comparative Green Politics”, pp.433-448. See also Buhrs, Ton,
"Environmental Policy Development: the Case of New Zealand.”

181, Tester, Frank J. (1987), Losing Ground: A Neo-Existential Critique of New Zealand Environmentalism.
PhD-thesis, Hamilton: University of Waikato, Department of Geography, pp.223;287;431-433;443;448-449.
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stage received considerable support.182 To what extent support for a green party
can be interpreted as an indication for the existence of a basis for a transition
towards a new cultural paradigm, remains a complex question, however.1®3 One
thing seems less uncertain, though. Whatever the potential support for an
ideological shift towards a new cultural paradigm in New Zealand, it is extremely
difficult for such support to be translated into effective political action, givch the
nature of the political system. ‘ |
Summarising, given the policy context in New Zealand from the 1960s until
1984, in particular the institutionalised high level of commitment to economic
growth and development throughout the State, there appeared to be little prospect
for the development of a responsive, coherent and comprehensive environmental

policy. Although some public demand for a holistic approach to environmental

issues may have existed, it faced considerable obstacles for becoming politically °

effective in the sense of generating political commitment to the development of
such a policy.

The proposition that the policy context puts constraints on the kind of
institutional arrangements for environmental policy co-ordination and
development will further elaborated upon for the New Zealand setting in the first
three chapters of the thesis. First, the question why the Commission for the
Environment was established will be analysed. Given the (perceived) relatively
favourable environmental situation in New Zealand, the alleged obstacles to
institutional reform, and the fact that economic interests were firmly entrenched
within the State, there seems to have been no obvious reasons why a new
environmental agency was established.

In relation to that, the way environmental problems and needs were
defined by the environmental "policy community" needs to be analysed. In line
with the discussion in this chapter we expect these definitions to have been
influenced by contextual factors, such as the prevailing social values and pdlitical
and economic rationality. In their turn, these definitions provided a basis for the
formulation of environmental needs (demands). This will be analysed in two
chapters (Il and III), given the change that took place in the nature of these

demands. On the basis of Kingdon’s model we expect that the establishment of the

182 The "Values Party” was established in 1972, the year in which also the Commission for the Environment
was set up. On the party and its role will be elaborated in Chapter 3. See also Rainbow, S. (1987), "New
Zealand's Values Party - The Rise and Fall of the First Green Party”, Paper presented at the 1987 Australasian
Political Science Conference, University of Auckland.

183 15 the 1990 elections, a new Green Party gathered 6.7% of the votes, reflecting, one may argue, a revival of
green values in New Zealand parallel to developments in other countries. However, one should be cautious in
interpreting the size of the vote as an indication for a shift towards a new cultural paradigm, given the possibility
that many votes cast for the Green Party have been protest votes by people alienated from the Labour Party.
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Commission for the Environment was not just the result of rising demands,
however, but of the combination of three "streams", problems (demands), policies
(solutions) and politics, in a "policy window". This will also be the subject of
research in Chapter III. The analysis in these chapters relies on a scrutiny of the
proceedings of environmental conferences, newspaper clippings, and departmental
files.

The hypothesis that contextual factors are translated into the mandate of
new environmental agencies, imposing constraints on the scope of its policy role,
will be examined in Chapter IV, where the process through which the Commission
for the Environment’s formal position and mandate has been determined will be
analysed. The analysis relies primarily on departmental files relating to the
establishment process and to the introduction of the environmental assessment
procedures, as well as on interviews with officials who have been directly
involved in the process.

The thesis that the policy performance of central environmental agencies
depends on four factors: the kind and degree of external support; the degree of
government commitment; the relative position of these agencies in the
bureaucratic framework; and the choices made by the agency itself, will be tested
in the following four chapters (V, VI, VII, and VIII).

The policy performance of the Commission will be analysed in four ways:

(1) An analysis of the Commission’s implementation of the environmental
impact assessment procedures (EIA), a major component of the Commission’s
mandate (Chapter V). The basis for the analysis consists of the (more than 90)
environmental "audit" reports that have been produced by the Commission,
supplemented by data from departmental files, public documents and interviews.

(2) An analysis of the Commission’s involvement in the development of a
coherent,."overall" environmental policy as the basis for a substantive approach to
the co-ordination of environmental policy (Chapter VI). The analysis is based on
political party manifestos, public documents, departmental files related to the
process following the publication of the proposal for a New Zealand Conservation
Strategy, interviews with (ex) politicians, and the results of a survey of the
investigating of ficers who have been working for the Commission.

(3) An analysis of the relative position of the Commission in the
bureaucratic framework, and of its efforts to fulfil a procedural policy co-
ordination role (Chapter VII). Again, the analysis is based on the survey of ex
CFE officials, departmental files, public documents, and interviews with (ex)

politicians, of ficials.
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(4) An analysis of the Commission’s performance in four environmental
policy areas, assessing how the four factors affecting policy performance have
combined in particular (successful and unsuccessful) cases (Chapter VIII). The
data basis for the analysis is again provided by departmental files, public
documents, and interviews. .

Having analysed the Commission’s environmental policy performance, and
having assessed how the factors affecting performance have been responsible for
its relative success or failure, the question then arises whether and how
environmental policy performance of the central environmental agency in New
Zealand can be improved. More specifically, the question whether and how the
process of institutional reform initiated in 1984, leading to the disestablishment of
the Commission and the creation of a new Ministry for the Environment, has
provided better conditions for the policy performance of the new central
environmental agency, needs to be answered. In particular, the question whether
the prospects for more comprehensive and effective environmental policy
development in New Zealand have been enhanced, emerges. This is the focus of
the final chapter, Chapter IX.




CHAPTER II - THE PRE-ENVIRONMENTAL ERA: ENVIRONMENTAL ISSUES
IN THE 1960S AND THE CREATION OF THE ENVIRONMENTAL COUNCIL.

2.1. Introduction.

It is commonplace to refer to the Physical Environment Conference,

organised in May 1970, as the beginning of the "environmental era" in New
Zealand. The Conference is often seen as a landmark in the development of
environmental awareness in New Zealand, corresponding with the upsurge in
environmental concern and interest in many western countries around 1970. A
commonly held view is that these events also provided the basis for the creation
of the Commission for the Environment two years later.

In this and the following chapter the definition of environmental problems
and needs in New Zealand until the establishment of the Commission for the
Environment will be analysed. This chapter will focus on the "pre-environmental"
era, covering the period until the upsurge of environmentalism around 1970. The
purpose is to analyse the environmental policy contexti, and the then prevailing
approach to environmental poﬂcy development. Also, an assessment will be made
to what extent a coherent, comprehensive approach to environmental policy

development was seen as desirable or feasible, and requiring institutional change.

2.2, Early Manifestations of Public Concern about the Environment.

Concerns about the impact of development on the physical environment, in
particular about the effects of deforestation, go back to the 1860s.1 The cxpre‘ssion
of these concerns, however, was very much a question of individuals, and it is
probably only since the 1920s that an organised conservation movement in New
Zealand started to emerge.2 The Native Bird Protection Society (now the Royal

Forest and Bird Protection Society) was set up in 1923, following concern about

1 Fleet, Harriet (1984), New Zealand’s Forests. Auckland: Heineman.

2, Although the first national park, Tongariro National Park, was created in 1887, this was not in response to
public demand. A Maori chief, Te Heuheu Tukino IV, offered the ancestral mountain tops to the Government as a
gift, fearing that they would otherwise be taken by European settlers. The second park, Egmont National Park,
was created in 1900 in reaction to representations by farmers, anxious to see the mountain slopes preserved to
safeguard the catchment and protect their land from excess run-off. It was only during the 1920s that increased
public interest in conservation led to the introduction of the Public Reserves, Domains and National Parks Act
(in 1928), and other national parks (such as Arthur’'s Pass National Park in 1929 and Abel Tasman National Park
in 1942) were established. Department of Statistics (1988), NZ Official Yearbook 1988 - 1989. Wellington:
Department of Statistics, pp.5610-613.
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widespread devastation among native birds on Kapiti Island, which was declared a
sanctuary in 19023

The 1940s saw a successful campaign to save the Waipoua (kauri) forest,
which was declared a sanctuary in 1952. In 1950 a Nature Protection Council was
established with the purpose of co-ordinating the conservation activities of a wide
range of organisations, such as the Federated Mountain Clubs, Forestry League,
Geographical Society of New Zealand, the Native Plant Protection Society the
Royal Society of New Zealand, the Waipoua Preservation Society and other.4

In the late 1950s concerns and activities of conservationists intensified
following the destruction of scenic beauty by State-sponsored development
projects, in particular hydro-dams. A catalyst in this respect was the proposal to
raise the levels of lakes Manapouri and Te Anau for electricity generation in the
interest of an aluminium smelter. In 1959 the New Zealand Preservation Society
was established in reaction to the Manapou}i proposal. Calls were made for the
establishment of a New Zealand Conservation Authority "to see that our national
parks be preserved in their natural state, for all time, and to advise on the
preservation of all our beauty spots."s

Particularly vocal in these protests was J.T. Salmon, one of the driving
forces behind the organisation of the Conference on Conservation of New Zealand
Scenic Attractions, held on 24 November 1959. The conference was officially
convened by the Labour Government, on a proposal by the New Zealand Travel
and Holidays Association. The Association had been inspired by Salmon at a
Convention in 1958, where he had "provided the spark which set alight dormant
public thinking on this problem of the destruction of some of our valuable scenic
resources."®

Salmon, accusing the Government of "State sponsored vandalism", called for
the creation of an independent Nature Conservancy to provide for a better
protection of scenic values. The National Government responded in 1962 with the
establishment of the Nature Conservation Council, but this failed to assuage
concerns. Although the Council took position against the Manapouri proposals, it
was regarded as a "man-of-war without guns", ignored by the Government. Nor did

the Council receive unqualified public support. The fact that it consisted of

3, Dalmer, N.E. (1983), Birds, Forests and Natural Features of New Zealand. Wellington: Royal Forest & Bird
Protection Society, pp.1-3.

4, Dalmer, N.E., Birds, Forests and Natural Features of New Zealand, p.22
5 Dalmer, N.E., Birds, Forests and Natural Features of New Zealand, p.81; see also Wilson, Roger (1982), From

Manapouri to Aramoana. The Battle for New Zealand’s Environment. Auckland: Earthworks Press, pp.9-16.
8 Salmon, J. T. (1960), Heritage Destroyed. The Crisis in Scenery Preservation in New Zealand, Wellington:
A.H.& A.W.Reed, p.42.
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Government nominees inspired the remark that the members "might not feel
inclined to demonstrate too vigorously against their patron."” These feelings were
reinforced by the fact that the Council adopted a "practical philosophy of nature
conservation"® and lacked an independent investigatory capacity.®

The Manapouri issue continued to play a role during the 1960s and early
1970s, giving life to three petitions, in 1960, 1963 and 1970. The last one drew
over a quarter of a million of signatures, making it the largest petition presented
to Parliament at the time.10

A measure for the steady growth in conservation concerns during the 1960s
is the rise in membership of the Royal Forest and Bird Protection Society, then by
far the largest environmental (conservation) group. Membership grew from less
than 5,700 in 1959 to more than 8,000 in 1969.11

Overall, the destruction of scenic beauty by development projects
dominated public concern about the environment, as reflected in the Manapouri
issue. As a mechanism set up to defuse the issue the Nature Conservation Council
had clearly failed. Yet, although the Manapouri affair had become politically
more important, it had, by 1970, not yet led to a change in the position of the
main political parties on the matter.12

Other environmental problems aroused much less public attention than the
Manapouri issue. Pollution and problems in the urban (human) environment,
received much less public attention than nature conservation issues. Urban
development issues were the subject of a few conferences organised by
organisations of professional groups, such as engineers and architects, but did not
generate a wider public movement. Although some pollution issues, in particular
sewage and air pollution problems, had been the subject of public concern in the

1950s, these were primarily of a local nature. Initially more considered as

7 Holmes, in the New Zealand Herald, 12 May 1970.

8 Nature Conservation Council (1982), Nature Conservation Council 1962-1982, Wellington: Nature
Conservation Council, p.3.

9. The Council depended for its investigations on departmental staff, receiving its own first officer only in 1966,
and a second one in 1970. Nature Conservation Council, Annual Reports, Wellington: Government Printer, 1967
and 1971.

10, The number of signatures gathered by each petition was 24,862 in 1960, 1127 in 1963 and 264,907 in 1970.

Wilson, Roger, From Manapouri to Aramoana, pp.14-15.
11 Dalmer, N.E., Birds, Forests and Natural Features of New Zealand, p.81; membership numbers would rise

much more spectacularly in the 19708 though. See Chapter III, section 3.3.

12 This would only take place in 1972, when, in its election campaign, the Labour Party promised that it
would not allow the level of Lake Manapouri to be raised. This happened after a Select Committee in 1970 had
recommended to maintain the level "in the meantime" and the Government had decided to postpone a decision on
the issue.
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"nuisances" than real problems, these issues provoked action of only a handful of
people.13

Apart from the Manapouri issue, no other particular event can be
identified which could have functioned as a catalyst for the establishment of the
Environmental Council in 1970, For many New Zealanders the terms
"environment" and "conservation" were intimately connected or even identical.l4
Growing concern about Manapouri, reflected in the massive support for a petition
on the issue in 1970, is the only plausible "problem" factor that might be regarded
as responsible for triggering off the establishment of the Council. However, in
order to assess whether this were so, a closer look at the process leading up to the

creation of the Council needs to be taken.

2.3. The Environmental Policy Community in the 1960s: "Concerned Experts" in
and outside Government.

Concern about the destruction of scenic beauty was shared by many people
with a professional involvement in development, such as architects, engineers,
surveyors, planners and administrators on local and national levels. Although these
groups have -a direct interest in development, it has been argued that they were
also "conscience stricken", in the sense of feeling partly responsible for the
destruction of scenic beauty resulting from many projects.1®

The concerns of these professionals found expression through a number of
conferences in the 1960s. The first of these, taking place in 1964, was called the
"City Development and Environment Conference". Three hundred people
representing "all sections of the community" came together to discuss issues related
to urban development and its wider environmental implications. The conference

expressed an "urgent need for a national development policy to be formulated to

13 Auckland’s sewerage problems had been the subject of vigorous action of only a handful of people, and
ultimately one man, Dove-Myer Robinson. See Bush, Graham (1980), Moving Against the Tide, Palmerston
North: Dunmore Press. Air-pollution "nuisances” in Auckland in the 19508 provoked an official investigation, and
in Christchurch in the 1960s to the establishment of the Christchurch Clean Air Society. In both cases, however,
the "definition" of the problems was largely in the hande of officials, who also determined the type of "solution”
considered to be adequate. See: Report of Commission of Inquiry into Certain Alleged Nuisances in Districts
Within or Contiguous to the Southern Auckland Metropolitan Area (Fumes Inquiry), August 1956, Wellington,
Government Printer; Kellow, A.J. (1984), "The Policy Roles of Bureaucrats and Politicians in New Zealand",
Politics, Vol.19, November 1984, pp.43-53.

14 For a discussion of the relative importance of conservation issues compared to other environmental issues in

New Zealand see Buhrs, Ton (1987), "Environmental Policy Development: the Case of New Zealand", Paper
presented at the Australasian Political Science Conference, University of Auckland, Auckland.

15, Gresham, P.H. (1983), "Some Reflexions on the Origins, Evolution and Future of the Commission for the
Environment", Wellington, Commission for the Environment (Unpublished paper).
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provide a framework within which regional and local decision making and
planning can be advanced."18

Following the conference the Urban Development Association (UDA) was
formed "to provide a sounding-board for public opinion, to give the politicians
and others an opportunity of taking part in discussions and to afford the
professionals an opportunity of putting their point of view and listening to the
point of view of the community." The association made representations to the
Government, asking it to create an Environmental Council and to appoint a
Minister for the Environment.17

In 1967, the New Zealand Institution of Engineers (NZIE) organised a
conference under the theme "The New Zealand Countryside in 1980". This
conference found its roots in concerns about environmental impacts of major
engineering schemes, and was inspired by similar conferences organised in Britain
in 1963 and 1965 ("Countryside in 1970"). The organisers aimed at a conference
which was "technically authoritative, and widely representative." A wide range of
issues was discussed, ranging from conservation, recreational needs, visual
amenities and coastal development to land use, pollution and the need for
research, planning and organisation. Suggestions were raised on employing more
landscape architects, on establishing regional environmental councils and for the
creation of a "largely autonomous" division within the Ministry of Works, which
would "have all works of any character impinging on the countryside referred to
that division for vetting or approval."18

Both the Urban Development Association and the New Zealand Institution
of Engineers played a role in bringing environmental issues under the attention of
the first National Development Conference, organised by the Government in
August 1968 to "outline a programme and set targets for national development."1®
It was pointed out to the Steering Committee of the Conference that economic
development was not an end in itself, and that "it is the kind and quality of life

which counts." The committee accepted that there was a case for the establishment

16, Urban Development Association (1969), Proceedings of the Four Thousand Million Dollar City and
Countryside Conference, Wellington: Urban Development Association, pp.126-131; 1972.

‘ 17 Urban Development Association (1969), Proceedings of the Four Thousand Million Dollar City and
Countryside Conference, pp.2-4.

18 An early version, it can be argued, of a procedure for environmental impact assessment. New Zealand
Institution of Engineers (1967), New Zealand Countryside in 1980. Conference Proceedings, Auckland: New

Zealand Institution of Engineers, Foreword, p.1; Organisation Working Party, pp.30-41. ,
19, National Development Conference (1968), Report of the Proceedings of the National Development

Conference, Plenary Session 27-29 August 1968. Wellington: Government Printer, p.151.
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of two extra working parties to study the implications of economic development
for the physical and social environment.2°
Consequently, the Physical Environment Committee was established in

October 1968. The Committee divided into five working parties, and presented an

interim report to the second National Development Conference in May 1969. It

was acknowledged, however, that a more thorough investigation of New Zealand’s
environmental problems was needed. To that end the organisation of a conference
on the physical environment in 1970 was proposed, in co-operation with the New
Zealand Institution of Engineers, which also planned to hold another conference,
referred to above.?1

Meanwhile, in August 1969, the Urban Development Association organised
a conference carrying the theme "Four Thousand Million Dollar City and
Countryside Conference", setting out to consider the conclusions and
recommendations of the previous UDA conference in 1964. The aim was also to

discuss:

[..] how four thousand million dollars could be spent to give the people
of New Zealand what they wanted in the way of urban and countryside
development and the type of environment which it is felt is needed in
this country.??

Members of the Physical Environment Committee took an active part in the
UDA conference in 1969, and in its turn the Urban Development Association
assisted the Committee, providing it many of the recommendations which were
included in the Committee’s report to the Physical Environment Conference in
1970.

The Physical Environment Conference took place from 21 to 23 May 1970
in Christchurch. The 262 participants discussed the reports produced by the five
working parties of the Physical Environment Committee, comprising the areas of
Land Resources and Land Use, Pollution of the Environment, Urban Development
and Urban Expansion, and Organisation for the Control of the Environment. A
total of 140 recommendations were discussed and mostly adopted.

The Physical Environment Conference was a major event in which

politicians, senior administrators and representatives of groups with an interest in

20, National Development Conference (1969), Report of Proceedings, Second Plenary Session. Wellington:
Government Printer, pp.62-63; McMahon, C.K. ed. (1972), Physical Environment Conference 1970, Reports,
Papers and Proceedings. Wellington: Government Printer, pp.15;61.

21 Physical Environment Committee (1969), Report of the Physical Environment Committee to the National
Development Conference. Wellington: Government Printer, pp.9;12.

22. Urban Development Association, Proceedings of the Four Thousand Million Dollar City and Countryside

Conference, p.1.
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managing the environment were represented. The purpose of the conference was to
make an inventory of New Zealand’s environmental problems, and to discuss the
direction New Zealand’s environmental policy should take. Therefore, and given
the fact that the establishment of the Environmental Council can be directly
related to one of its recommendations, the conference can be considered as a
gathering of the "environmental policy community" at the time. However, as
pointed out, the origins of the conference lie in activities and earlier conferences
organised by professional groups. An analysis of the participation at these
conferences may therefore give a fair indication of who was involved in shaping

the direction of New Zealand’s environmental policy.

TABLE 2-1

PARTICIPANTS ENVIRONMENT CONFERENCES?

Conference 1967 1969 1970 1972
Participants Countryside UDA Phys.Env. UDAP
Local/regional govern-
ment : 28 30 11 33
"Professions" (Architects,
engineers etc.) 25 33 9 7

Central government

agencies/politicians 8 11 33 27
Development interests 8 8 11 8
Universities 8 5 17 7
Environmental groups 5 1 3 4
Other 13 12 16 14

101% 100% 100% 100%
Number of participants 155 161 262 132

3 Distribution in percentages.

b This conference, taking place after the establishment of the Environmental Council, but
only a few days after the Commission for the Environment was created, has been included for
the sake of comparison.

Sources: New Zealand Institution of Engineers, 1967; Urban Development Association, 1969
and 1972; McMahon, 1970; the figures do not always add up to 100% because of rounding-off
differences. :

In the Table above the participants of four "environment-conferences" have
been placed in one of seven categories, depending on their background as
indicated by the lists of participants included in the proceedings of the

conferences.?3

23, The data of the Urban Development Conference in 1972 (not discussed as this took place after the
establishment of the Environmental Council) have been included for the sake of comparison.
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Local/regional government representatives and professionals (to a
considerable extent overlapping categories) dominated at the 1967 and 1969
conferences, contributing more than half of the participants. The 1970 conference
saw a considerable increase in the proportion of central government
representatives. This followed the adoption of environmental concerns by the
Government at the National Development Conferences, which resulted in the
organisation of the 1970 conference. )

At the Physical Environment Conference local government representatives
and professionals together (20%) comprised the "strongest" discussion partner for
the central government representatives (33%), but were now closely followed by
the academics (17%), whose rate of participation was considerably higher
compared to the previous conferences. Whereas the rate of participation of
developmen<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>