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Preface

Having had the opportunity of receiving considerable public money
(mainly from the Swiss National Science Foundation) for numerous envi-
ronmental policy studies in Switzerland and abroad during the last 25
years, | have decided to put the results — published mainly in German and
French but also in English in many scientific journals, monographs and
book sections — in a single book on behalf of my students, younger schol-
ars interested in policy analysis dating from the period of the first envi-
ronmental policies, and my friends teaching this subject in Switzerland and
abroad.

The criteria used to select the fifteen contributions were their impact on
the scientific debate at the time of their publication, their validity for pre-
sent conceptualizations of policy analysis in the field of the environment,
and their contribution to the development of policy analysis as a whole'.
Moreover, the selected contributions mainly focus on empirical applica-
tions in the field of environmental policies or the interface between envi-
ronmental and non-environmental policies. Some have led to concrete pol-
icy recommendations of which most have been partly implemented since,
at least within my own country. This research also sometimes addressed
regional political administrative arrangements leading to administrative
reforms and new strategic directions of implementing agencies.

Last but not least, the common denominator of the four sections is con-
tinuity and change. Although the book deals with the past, the selected
works should contribute to present and future conceptualizations of trans-
formed environmental policies to be analyzed within the larger context of
new concepts in sustainable regulation of natural resource use. The con-
cepts for such enlarged analysis, which are presently under way not only in
our institute but also in many other academic bodies, will constitute the
core of the next book on actual changes in policy analysis having taken

! Refer to the original manual written in French (Knoepfel, P., Larrue, C., Varone,
F. 2001. Analyse et pilotage des politiques publiques. Bale: Helbing & Lich-
tenhahn (série Analyse des politiques publiques / Politikanalyse no 2); 2nd edi-
tion: Knoepfel, P., Larrue, C., Varone, F. 2006. Analyse et pilotage des politi-
ques publiques. Zurich/Coire: Riiegger Verlag (série Analyse des politiques
publiques / Politikanalyse no 2 — 2eme édition). This book will also appear in a
Spanish (co-author: Joan Subirats), a British (co-author Michael Hill), a Ger-
man (co-authors Adrian Vatter, Christoph Knill), and a Mexican version (co-
authors Miriam Hinojosa and Roberto Garza Leonard) in 2007 and 2008.



place in the first decades of this third millennium in the field of natural
resources.

Scientific research is a collective work in which many people normally
are involved. This book is a good example because not only are half of the
contributions co-authored but all of them stem from fruitful exchanges be-
tween various research teams formed by the anonymous author “many
others”. These include former assistants working at my chair?, colleagues
of the international comparative research network of the SOg-study3, col-
leagues of European study groups’, and again many others.

18th October 2006
Peter Knoepfel

2 Such as Corinne Larrue (1983-1986), Rita Imhof (1990-1992), Martin Benning-
hoff (1993-1998), Ingrid-Kissling-Naf (1990-1995), Frédéric Varone (1997-
1999), Jéréme Savary (since 2001-2007), Serge Terribilini (1995-1998), Sonja
Wialti (1995-1997), Corine Mauch (2000-2002), Emmanuel Reynard (1999-
2002), Kurt Bisang (1999-2002), Stéphane Nahrath (since 1999).

® Meinof Dierkes, Helmut Weidner, Kenneth Hanf, Volker Prittwitz, Helmut
Schreiber, Robert Klammer (Germany), Michael Hill, Particia Garrard (Great
Britain), Corinne Larrue, Richard Darbéra, Henrique Magalhas (France), Bruno
Dente, Rodolfo Lewanski (Italy), Theo van der Tak, Theo Toonen (Nether-
lands).

* Environmental policy instruments (European Science Foundation — 1990-92):
Bruno Dente, Angela Liberatore (Italy), Helmut Weidner (Germany), Corinne
Larrue (France), Joan Subirats (Spain), Hans Bressers, Peter Jan Klok (Neth-
erlands), James Cameron (Great Britain); members of the concerted action
“Ecological state” — 4th framework programme of the European Union
(1996-1998): Corinne Larrue (France), Joan Subirats (Spain), Hans Bressers
(Netherlands), Lennart J. Lundgvist (Sweden) or the European project Eu-
wareness (2000-02), 5th framework programme: Hans Bressers, Stefan Kuks
(Netherlands), David Aubin, Frédéric Varone (Belgium), Corinne Larrue,
Jean-Marc Dziedzizki (France), Meritxell Costeja, Nuria Font, Joan Subirats
(Spain), Bruno Dente, Alessandria Goria, Nicola Lugaresi (Italy), Ingrid
Kissling-Né&f, Corine Mauch, Emmanuel Reynard, Adele Thorens (Switzer-
land)
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When comparing the first version of the manual contribution Environ-
mental Policy (1992) with the second one (2002), | became aware of the
most important changes that arose in the period covered, between 1982
and 2002. They mainly consisted of a globalization and a transformation of
the scope of environmental policies. These policies increasingly played a
crucial role in fighting serious survival problems of humanity that did not
yet exist on the political agendas of individual countries or international
organizations during the 1980s (e.g., climate change). Furthermore, the
new interpretation of environmental policies to include comprehensive
resource management policies® considerably enlarged their scope. Both of
these changes, which evolved relatively rapidly after the Earth Summit of
Rio de Janeiro (1992), compelled social scientists dealing with the envi-
ronment to revise pre-existing policy concepts. Nevertheless, the contribu-
tions in this section should convince readers that these early concepts,
which still heavily shape regional and national classical environmental
policies, must be considered as a solid basis for such new approaches.

This is especially true for the analysis of the main actors intervening in
both environmental policies and resource policies (although the latter focus
more on actors using natural resources for non protective purposes), for
environmental monitoring as well as for political administrative manage-
ment and implementation structures. In Approaches to an Effective
Framework for Environmental Management (1993) we recommend,
amongst other implementation principles, the use of regional action plans
that structure individual implementation activities which, considering natu-
ral resource management today, have turned out to be an indispensable
intermediary phase in the policy cycle (observed not only in environmental
policies but in most implementation processes of public policies under fi-
nancial pressure). As a teacher of policy analysis not limited to environ-
mental policies, this article gave me the opportunity to extrapolate analyti-
cal concepts from environmental to other public policies and thus consider
the former as an excellent framework for practical policy analysis as a
whole. This is particularly true for the “iron triangle” which turned out to
be the general basic actors' structure of every public policy.

This holds even truer for Formulation and Implementation of Air Qual-
ity Control Programmes: Patterns of Interest Consideration (1982), which
Helmut Weidner and I wrote in the early 1980s. The purpose of the oldest
article of this volume was initially quite pragmatic. Within our big interna-
tional comparative study on the implementation of SO, air quality policies,
we had to develop a common framework for a comparative reading of very

® Cf. e.g. chapter 15 of this book.
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different legal systems in approximately a dozen European countries deal-
ing with this first generation of air quality policies. Many countries were
lacking either ambient air quality standards or emission standards for indi-
vidual plants, and their political administrative programmes did not con-
tain any regulations on how to measure the actual concentration of this
pollutant in the air (leaving this nasty work to technicians) nor clear-cut
rules on which administrative branches using which financial and person-
nel resources should implement these policies at the regional level. Most
programmes were somehow lacking some elements. In order to identify
them, it became necessary to construct an ideal concept for a comprehen-
sive reading of such programmes.

I remember the highly critical comments of our colleagues within the
German Research Foundation’s study group which was dedicated to the
study of policy implementation processes under the amiable direction of
Renate Mayntz and Fritz Scharpf in the late 1970s, when we presented for
the first time this “core-shell-concept”. Using diagrams in scientific arti-
cles was quite unusual at that time and the inclusion of institutional ele-
ments (“outer shells” such as programming elements of institutional ad-
ministrative frameworks that govern implementation as well as resources
and procedures) into programme analyses was far from being accepted.
Nevertheless, this concept became quoted and taught by many colleagues
towards the end of the 1980s and in the 1990s, and it probably became one
of the most important analytical elements of our current policy analysis
approach for practitioners and theoretical scholars. Indeed, the distinction
between substantive and institutional elements of public policies should
not be limited to political administrative programmes as one core product
of the policy cycle but extended to each of the other five products of the
cycle (problem definition, political administrative arrangement for imple-
mentation, action plans, outputs and evaluative statements®). Evidence of
the important interactions between substantive and institutional elements
of such programmes may have first become apparent in the experiences the
European Union and federal states with their purely substantive policy
programmes which led to extremely varied policy outputs and outcomes
on the level of measurable air pollution loads amongst the various imple-
mentation areas.

This insight into regional differences in policy implementation proc-
esses within a single country, be it federal or centralised, represents the
basic message of Explaining Differences in the Performance of Clean Air
Policies: An International and Interregional Comparative Study (1986),

¢ Cf. Knoepfel, P., Larrue, C., Varone, F., 2006, Analyse et pilotage des politiques
publiques, 2éme éd, Zirich/Chur: Riegger, p. 124ss.
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which Helmut Weidner and | wrote on the basis of the same SO, air quality
control policy study in the middle of the 1980s. The article is not at all
revolutionary for this period; it simply reflects the increasing concern of
the scientific community regarding newly detected implementation deficits
and shortcomings that had been described in the American literature since
the end of the 1960s. Viewed from today's perspective, this last chapter of
the section might still be valid because the typology is built on the two di-
mensions of outcomes and administrative costs. This approach has become
quite usual within the debate on new public management concepts which
in many cases, however, do not study real world outcomes of policies but
limit themselves to simple efficiency oriented comparisons between ad-
ministrative costs and output production. The article was one of the first
environmental policy implementation studies that considered both regional
variations across countries and related outcome data. Remember that many
implementation studies conducted in the 1980s and even today still do not
consider regional data and qualitative explanatory variables such as vary-
ing administrative structures, varying problem pressures, and actor constel-
lations.



1
Environmental Policy (2002)

Peter Knoepfel*

1.1 Major environmental problems in the early
21st century

The highly industrialized western countries, which have been actively pur-
suing environmental policy since the 1960s with an emphasis on air and
water pollution control, have achieved considerable reductions in sulphur
dioxide and dust emissions. Thanks to large-scale public investment, ade-
guate facilities for waste water treatment have also become common. On
the other hand, emissions of other equally relevant pollutants, such as ni-
trogen oxides and heavy metals, have not been reduced to the same extent;
in the case of hydrocarbons a considerable need for reduction remains. In
spite of the climate protection policies initiated in the mid-1990s, carbon
dioxide emissions are still increasing, in the northern hemisphere in par-
ticular. These emissions are mainly caused by fossil fuel consumption in
all kinds of combustion processes and considered as a prime cause of the
green-house effect (main source: traffic). In spite of major investments in
domestic and industrial water treatment plants, the success achieved in
general water-pollution control can only be described as marginal. And in
spite of increasing efforts in the area of agro-environmental policy, there
has been no significant reduction in the contamination of ground and
drinking water and in the eutrophication of stagnant surface waters arising
from widespread fertilizer use. Other issues of concern in this context in-
clude the rapid extinction of plant and animal species throughout the world
and the ongoing and virtually unhindered irreversible destruction of natural
areas.

The situation is even worse in the industrialized countries of Eastern
Europe, Asia and South America. There, concentrations of sulphur dioxide,
nitrogent oxides and dust in the ambient air have reached levels that pose
an unequivocal threat to human health. It is still quite common for sewage

in: M. Hawkesworth, M. Kogan (eds): Encyclopaedia of government and poli-
tics, vol. 2, London (Routledge), 2003. Copyright: We thank the editor for au-
thorizing the publication of this article with some minor linguistic adaptations
proposed by Susan Cox.
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and industrial effluents to be discharged into surface water with practically

no prior purification treatment. Towards the end of the 1990s, there was a

slight improvement in the situation in those eastern European countries

that have applied to join the EU and are starting to implement the EU ac-
quis (legislation). Prospective development in the Third World, be it en-
dogenous or exogenous in origin, prompts prognoses of a dramatic deterio-
ration in already imbalanced ecosystems. Forecasts in the early 21st cen-
tury also predict an exponential growth in ecological hazards of global
proportions, in particular disastrous changes in climatic conditions. Ever-
widening gaps in the social distribution of environmental quality can be
observed both between the northern and southern hemispheres and be-
tween the countries within them, and the ecological question has emerged
as a key issue in a veritable “war against poverty” (2nd Earth Summit in

Johannesburg, September 2002). Ecosystems that are already suffering

from the effects of excessive pollution are being exposed to increasing im-

pacts while efforts are made to improve conditions in regions where envi-

ronmental quality is comparatively stable.

This alarming situation is largely the outcome of the anthropogenic
emission of pollutants. The most important groups of polluters are:

1. basic and heavy industry (producing, for example, dust, sulphur dioxide,
hydrocarbons, carbon dioxide, nitrogen oxides, toxic substances in
solid and liquid waste);

2. transport (producing, for example, nitrogen oxides, lead, noise, waste);

3. agriculture (causing, for example, erosion, damage to flora and fauna
and contamination of soil and ground water through the excessive use
of fertilizers);

4. public infrastructure works and construction (causing, for example,
noise, surface sealing of the soil, destruction of landscape).

The rapid change in institutional factors associated with the ongoing
processes of globalization represents a further serious threat to environ-
mental quality. This world-wide movement may indeed facilitate transfers
of environmentally sound (abatement) technologies from north to
south/east. However, it also results in the introduction of capitalist market
mechanisms to the field of goods and services provided by all kinds of
natural resources which run the risk of becoming privatized and placed in
the hands of large international companies. These processes may lead to
the serious and uncontrolled over-exploitation of the resources, as the rele-
vant governments are politically unable to intervene. Thus, environmental
degradation becomes a question of the scope of property rights to natural
resources, institutional guarantees of good domestic governance and the
sufficiently stringent regulation of the increasingly liberalized world mar-
kets.
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1.2 Environmental policy: a general definition

The term “environmental policy” includes all government measures aimed
at: 1) assessing the state of environmental pollution; 2) evaluating this pol-
lution in relation to the threat it poses to either human welfare (anthropo-
centric) or ecosystems (ecocentric); and 3) controlling polluting activities
by means of regulations, economic incentives and/or training, moral per-
suasion, information campaigns and collaborative contractual arrange-
ments with selected target groups. These measures are shaped by a set of
policy goals that are more or less quantifiable, depending on the existence
of precise emission standards or environmental quality standards (“immis-
sion” standards). Environmental policy goals can involve the reduction of
emissions or local immissions, the freezing of current emission or immis-
sion levels or the deceleration of predicted growth rates. In principle, pol-
lution control can be practised either by means of basic preventive meas-
ures (changes in the emission source structure) or by limiting certain ac-
tivities that give rise to emissions (control of immission levels). The latter
strategy currently prevails in most industrialized countries.

As a rule, formal environmental policy is the administrative responsi-
bility of special departments or environment ministries and it normally
accounts for only a small part of administrative action relating to the envi-
ronment. Many of the activities of other departments or ministries, such as
energy, agriculture, spatial planning, industry, transport and foreign trade,
often have far greater relevance with regard to the state of the environment
than formal environmental policy. For example, decisions concerning land-
use that are taken in the context of spatial planning policy establish basic
determinants for the structure of anthropogenic emission sources in local
ecosystems. Due to the ecological indifference that prevails in many coun-
tries, however, the above-mentioned policy areas are undoubtedly respon-
sible for the emergence and growth of different kinds of environmental
damage as opposed to its limitation.

1.3 A brief history of environmental policy

The term “environmental policy” was almost unheard of before the early
1960s. President Eisenhower's “fifteen goals for America” of 1960, which
proclaimed the key policy objectives for the decade to come, made no
mention of environmental problems. Yet only five years later, President
Johnson's “Great Society” programme stated environmental protection as
an important issue, and by 1969 the US Congress had enacted one of the
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first pieces of modern environmental legislation in the world, the National
Environmental Protection Act. The government of the Federal Republic of
Germany adopted its first environmental programme in 1971. As was the
case in many other countries, this programme was prepared in anticipation
of the landmark UN conference, “Man and the Biosphere”, which was held
in Stockholm in 1972. The conference concluded with a declaration, which
established “the environment” as an issue of profound political importance
— probably for the first time, although concerned scientists (for example,
the Club of Rome) had already made this claim in the course of the 1960s.
Prior to this historic date, environment-related policy was merely con-
cerned with more or less technical measures involving public health con-
cerns (such as water quality control and clean-air measures in notorious
smog areas), consumer protection and protection of fair competition (such
as legislation pertaining to food and toxic substances) and safety problems
(such as safety at work and the prevention of boiler explosions). In addi-
tion to this, various measures were implemented in the area of nature and
heritage conservation (such as the designation of nature reserves and the
protection of natural and historical monuments). The latter actually
emerged as early as the 1930s and were often more focused on scientific
than environmental protection concerns.

Although governments pursued individual and diverging paths in their
attempts to establish systematic environmental quality control as initiated
by the Stockholm conference, by the late 1980s the status of national envi-
ronmental legislation of OECD countries had more or less reached a com-
mon level. However, due to the differences in geographic, topographic and
demographic conditions, as well as the differences in environmental condi-
tions (such as high levels of pollution in urban conglomerations) and the
structure of national industry, the speed at which individual countries in-
troduced environmental regulations varied considerably. Differences in the
perception of environmental problems, political judgement and political
strength also influenced the pace of development.

Accordingly, in most western European countries, the first targets of
environmental regulation included public-health oriented water protection
and waste disposal and, in particular, waste incineration. In the United
States, with its vast land resources, the standard practice of waste dumping
(landfills) was maintained for a long time. However, population density on
the other side of the Atlantic is much higher and space for landfills became
increasingly scarce. Thus, waste incineration became more common and
this prompted calls for corresponding measures to control the resulting air
pollution. In reaction to the smog disasters of the 1950s, the United King-
dom (1956), France (1961) and Italy (1966) adopted air-pollution abate-
ment measures at quite an early stage, while other countries, such as West
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Germany, did not introduce systematic clean-air measures until the 1970s.
Centralized environmental legislation also lagged behind local and re-
gional anti-pollution measures (for example, in Switzerland). In east Euro-
pean countries serious attempts to create and implement environmental
policy comparable to western standards only commenced in 1989, shortly
before the political upheavals in those countries. These attempts were
mostly last-ditch measures hastily taken to appease environmentalist pro-
tests, which could no longer be disregarded. During the 1980s, in co-
ordination with the EU, most western European countries created compre-
hensive legal frameworks in the fields of chemicals, toxic wastes, indus-
trial hazards and soil protection. During the 1990s, nature, biodiversity and
landscape were the focus of increased regulation and towards the end of
the century, these sectors were joined by regulations on genetically modi-
fied organisms.

By the late 1970s, a number of organizations established in the wake of
the Stockholm conference were dealing with environmental policy at in-
ternational level: for example, the United Nations Environmental Pro-
gramme (UNEP), the Organization for Economic Co-operation and Devel-
opment (OECD) and the Economic Commission for Europe (ECE). In the
meantime, several important international conventions were ratified by a
number of countries. These included the Geneva Convention on long-range
transboundary air pollution (1979, in force since 1983); the ECE's Helsinki
Protocol on the reduction of sulphur-dioxide emissions or their trans-
boundary fluxes by at least 30 per cent (1985, in force since 1987); the
ECE Protocol on the reduction of nitrogen oxides or their transboundary
fluxes (1987, in force since 1990); the Vienna Convention on the protec-
tion of the ozone layer (1985) and the Montreal Protocol (1987), both of
which attempted to eliminate the use of chlorinated fluorocarbons (CFCs)
used as propelling agents in aerosols, cooling agents, cleaning agents,
blowing agents etc.; the Basle Convention on the control of transboundary
transport of hazardous waste and its disposal (1989); and the International
Convention on the abatement of the greenhouse effect caused by carbon-
dioxide emissions from combustion (1990).

Most of the international agreements established over the past ten years
concern climate change (Kyoto Protocol 1997 (2002); further control of
long range transboundary air pollution: emission of volatile organic com-
pounds or their transboundary fluxes (Geneva 1991); heavy metals (Aar-
hus 1998); persistent organic pollutants (Aarhus 1998); fauna, flora and
habitats (Bern 1982); biological diversity (Rio de Janeiro 1992). Further-
more, a number of regional conventions (UN, ECE) and protocols con-
cerning transboundary watercourses and lakes (Helsinki 1992; London
1999), environmental impact assessments in transboundary contexts
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(Espoo, 1991); industrial accidents (Helsinki 1992) and the protection of
the Alps (Salzburg 1992, with nine protocols) have also been adopted. The
most wide-ranging international agreement of the 1990s is without doubt
the Rio Declaration on Environment and Development, which was adopted
at the first Earth Summit, and the related Agenda 21 plan of action, accord-
ing to which the signature states committed themselves to the development
of national strategies for sustainable development, including ecological,
societal and economic improvements of their policies to be evaluated at the
second Earth Summit in Johannesburg in September 2002.

1.4 Environmental politics

The traditional political parties in most western industrialized nations dis-
covered the environment as an issue long after the launch of the first envi-
ronment-related measures, i.e. in the late 1970s and even into the 1980s
when various incidences of serious environmental damage became mani-
fest (for example, Waldsterben, endangered maritime ecosystems, deterio-
ration of soil quality and the biological death of water bodies). There is no
doubt that the environment first found expression as a political issue not in
the context of the established political parties, but in the context of the
grassroots movements of the mid-1970s which were motivated by ecologi-
cal disputes concerning infrastructure projects, such as nuclear power
plants, international airports, highways, etc. Grassroots movements were,
and are, characteristic of the post-materialist or “eco-humanistic” values
which increasingly gained ground and, in overtaking the issue of the envi-
ronment in the narrower sense, led to the development of alternative con-
cepts of human needs. Typical examples of these grassroots movements
include the peace movement, the anti-nuclear movement, the women's lib-
eration movement and movements promoting ecologically sound urban
renewal.

During the late 1980s these opposition movements, which were domi-
nated by the well-educated new urban middle classes, evolved into new
political parties (“green parties”) which have altered and will continue to
alter the party-political spectrum of most western European countries (as
evidenced, for example, in Germany, Sweden, Belgium, Ireland, Austria,
France and Switzerland). These new parties were initially characterized by
a loose and strongly decentralized structure with major emphasis being
placed on local and regional activities and an ideology that originally often
ran contrary to traditional left-wing/right-wing classifications. Most of
these parties have, however, swung somewhat to the left since the mid-
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1990s and they have become increasingly concerned about other policy
areas aside from the environment, such as energy, transport and foreign
and defence policy.

The new political groups and parties established in Eastern Europe in
the wake of the revolutionary events of 1989 have also included environ-
mental policy as a key element of their programmes. This comes as no
great surprise as the dramatic deterioration of the environment was one of
the factors that prompted the decline of the former Communist regimes.

1.5 Environmental policies

Long before the public and traditional political parties recognized the im-
portance of environmental issues, many central and regional administra-
tions were already involved in different ways in the struggle against pollu-
tion and engaging in close co-operation with scientists and the trades and
industries concerned. The first-generation pollution-abatement measures
focused on regions with particularly high pollution levels (immissions),
initially so as to reduce health hazards and later to restrict the damage to
plants, animals and ecosystems to an acceptable level. This “acceptable
level” of pollution was defined in legislation on environmental quality
standards. Two major strategies were adopted to bring about compliance
with these standards: 1) measures were introduced to reduce the emission
of pollutants by households, industry and traffic; and 2) measures were
also introduced to dilute or bring about the dilution or long-range distribu-
tion of pollutants in water or air, thereby reducing local concentration lev-
els. The best-known example of the latter strategy is the notorious high-
stack policy, which was pursued mainly in the United Kingdom, northern
France and the Ruhr area in West Germany. The consequences of the high-
stack policy which facilitated long-range transboundary fluxes of air pollu-
tion, mainly to Scandinavia, were disastrous. Scandinavian lakes and soil
were seriously affected by acidification. This partly explains Scandinavia's
leading role in the promotion of international conventions on the reduction
of sulphur-dioxide and, more recently, nitrogen-oxide emissions. Further
examples of such immission-oriented strategies, which can mostly be
found in the area of air and water pollution control, include smog regula-
tions and the designation of smog alarm zones (for example, the French
zones d'alertes) which affect a curb on activities causing emissions during
unfavourable weather conditions, but allow the polluting activities to be
resumed once conditions have improved.
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All of these immission-oriented regulations, which tend to be confined
to a few highly polluted areas, have one major disadvantage: they only
reduce the total emission of pollutants marginally. For that reason they
have been gradually replaced by prevention-oriented concepts which pre-
scribe the use of state-of-the-art pollution abatement technology in old and
new facilities, irrespective of local immissions. If such general and nation-
wide emission cutbacks still fail to meet immission standards, regional and
local authorities are then called on to implement stricter emissions limits.
Nowadays (2002), most large European, American and Asian cities use
complementary smog-alarm schemes to protect their inhabitants against
extreme air pollution, most of which is caused by motor vehicles (main
pollutants: nitrogen oxide, small particles and terrestrial ozone). This kind
of emissions-oriented (preventive) concept with all its consequences was
first explicitly formulated in Switzerland’s Environmental Protection Act
of 1983.

Most countries have also adopted the “polluter-pays” principle by now,
thus passing the cost of environmental protection measures on to those
who create the need for such measures. Nonetheless, numerous provisions
remain in force involving the allocation of all kinds of public funding,
mostly in connection with water pollution control, waste disposal, and, in
the future, noise abatement. In general, however, it is widely agreed that
the consistent internalization of costs in accordance with the “polluter pays
principle” enhances environmental protection, although there are some
negative implications for income distribution. For example, the passing on
of the cost of waste-water purification, waste disposal, air pollution or
noise abatement to the polluters by way of cost-equivalent taxes affects
lower-income groups harder in relative terms than middle or higher-
income groups. Apart from the payment of financial incentives to polluters
to minimize harmful activities, these negative repercussions on income
distribution are the main reason that public funding is still provided in
most areas of environmental policy.

1.6 International comparisons

National variations in the standards applied under environmental legisla-
tion, especially emission and immission standards, affect the competitive
position of companies operating on international markets. Since many
kinds of pollution do not stop at national borders, any country’s environ-
mental-policy measures may affect those of its neighbours. It is under-
standable, therefore, that administrators, politicians and scientists often
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refer to international comparisons when evaluating environmental protec-
tion measures. The following basic findings are confirmed in the extensive
literature on the subject.

National environmental quality standards (immission standards) are
still heterogeneous. It is an established fact that immission standards are
easier to implement at international level than, for example, emission lim-
its. Consequently, the EU set immission standards for several air and water
pollutants, despite opposition from a sceptical France, but under pressure
from the United Kingdom, which, due to the benefits arising from its geo-
graphic location, is strongly in favour of immission standards. According
to EU law, Member States may, however, observe previously defined
stricter standards.

Environmental quality standards have become an integral part of envi-
ronmental policy in most western industrialized countries, and increasingly
also in some east European and Asian countries. Significant variation ex-
ists, however, with respect to the severity, enforcement and effectiveness
of these standards. This is primarily due to the fact that, apart from a few
exceptions (for example, Austria, the Netherlands, Switzerland and Ger-
many), governments have failed to base environmental policy on a broad
ecocentric concept which would extend the scope of protection objectives
to ecosystems as such and to all groups that run a higher risk of being
harmed by pollution than the average population. Instead, most countries
still make do with an anthropocentric concept of environmental protection.
Consequently, these countries’ environmental quality standards are signifi-
cantly less stringent. This heterogeneity of standards is furthermore the
result of the varying levels of political importance attached to environ-
mental quality standards, the inequalities between the various actors con-
cerned with and affected by environmental protection measures (for exam-
ple, polluting industries, ecoindustry, environmental groups, consumer or-
ganizations etc.) and, not least, the obvious discrepancies in the effective-
ness of environmental quality standards themselves. Observation of the
differences in the effectiveness of standards often reveals in-built imple-
mentation failure due to insufficient monitoring capacities, incomplete in-
formation on monitoring results or a lack of legal provisions making non-
compliance actionable.

There is even greater cross-national variation with respect to emission
and product-related standards with a direct effect on competition. This is
already evident in the various lists of substances now under regulation. In
negotiations at EU level, for example, the United Kingdom obstinately
opposed emission standards and has clung to the traditional case-by-case
application of the best practicable means approach as implemented by its
Pollution Inspectorate. However, most other European countries, Japan
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and the United States have enacted an increasing number of pollutant-
specific emission standards, for air and water pollutants in particular.

The EU was committed to harmonizing the various emission standards
in the interest of fair competition and this strategy was successfully im-
plemented in many environmental policy fields in the course of the 1990s.
As things stand, the internationally agreed levels for industrial emission
standards still basically reflect the political strength and influence of the
different sectors within the industrial system concerned.

Furthermore, international comparison reveals that, in spite of signifi-
cant differences in the national policy styles underlying programme formu-
lation, the implementation of national environmental programmes by indi-
vidual regional administrations displays both similarities and differences
that cannot be explained on the basis of the noted differences in the pro-
grammes themselves (standards etc.). Instead, the relevant distinguishing
factors include the different constellations of actors, local environmental
quality conditions, the size of the staff, budget and technical equipment at
the disposal of regional authorities and also the strategic choices they
make. Accordingly, despite the extensive variation between environmental
policy programmes, various empirical studies have identified a certain
conformity between the impacts of implementation, or at least a distinct
similarity concerning those variables guaranteeing a certain quality of im-
plementation. In the United States, for example, the process of programme
formulation is highly controversial, while British or Swedish policy proc-
esses aim to achieve a mutual consensus and “cosy accommodation” be-
tween government agencies and industry with quite different results. On
the other hand, however, when measured against the behaviour of pollut-
ers, the implementation effects achieved at regional level do not reflect the
significant variances that might be expected considering the differences in
the underlying programmes. In environmental policy — as in other policy
areas — the decisive factor for successful performance is the political will
and determination of the responsible authorities to take the necessary
measures. Experience has shown that potential impediments at local or
regional level cannot easily be overcome by rigorous national pro-
grammes. And, vice versa, weak national (and international) programmes
cannot hold back progressive local or regional authorities in the long run.
There is valid scientific evidence indicating that regional authorities faced
with pressing problems and strong political mobilization can implement
environmental policies more successfully than their colleagues in other
regions, in which intervention is successfully blocked and/or the urgency
of environmental problems is played down through the withholding of
relevant information in spite of strict national programmes and standards.
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1.7 Current problems facing environmental policy

One prerequisite for the effective implementation of environmental policy
is the systematic monitoring of environmental quality. Most OECD coun-
tries and international organizations (OECD, ECE, EU) have made consid-
erable progress in this field and the data produced is increasingly recorded
and processed in national information systems, including integrated eco-
logical monitoring systems (a good example of such a system can be found
in Sweden) together with information on selected pollution fluxes, flora
and fauna, land-use in open and built-up areas and anthropospheric issues
(health, economy, politics). Such systems will make it possible to carry out
continuous, long-term environmental monitoring, which is necessary not
only for the comprehensive evaluation of current environmental policy, but
also for the sensitive anticipation of future developments and the corre-
sponding readjustment of environmental policy. Furthermore, environ-
mental monitoring data must be made available to every interested citizen
(as is the case in Japan and should be the case in all EU countries in accor-
dance with EU Directive 90/313) and for environmental impact assess-
ments. Citizens and local authorities should be able to participate in envi-
ronmental monitoring so as to speed up the process between problem per-
ception and remedial action. According to the UN Agenda 21 this data
should be complemented with comprehensive data on social and economic
sustainability (example: Eurostat, Switzerland).

Today, most western industrialized countries have a more or less com-
prehensive legal basis at their disposal, with which they can fight envi-
ronmental pollution, at least with respect to water, air, waste, chemicals
and more recently, soils, biodiversity and landscape protection. The envi-
ronmental-policy action based on this legislation, however, is still largely
divided on the basis of the different individual environmental media. Con-
sequently, intervention frequently takes the form of the shifting of prob-
lems from one environmental medium to another. Fluxes of harmful sub-
stances from production to consumption and the disposal of waste sub-
stances in the soil cannot be dealt with appropriately within such frag-
mented political administrative arrangements. One important task facing
environmental policy in the early 21st century is to replace sectoral admin-
istrative action with an integrated ecological management of pollution
fluxes. Thus, it will be necessary to reform the current administrative
structures that have been established on the basis of the outdated logic of
segmentation in environmental policy and, in many cases, have been re-
sponsible for this problem-shifting. Hierarchically structured administra-
tions and legal dogmas based on single linear causalities need to be re-
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placed with co-operative administrative networks and the legal acceptance
of multiple responsibilities (with a corresponding reversal of the burden of
proof on the part of the polluter).

Such an ecology-based restructuring of administration and management
is particularly necessary at regional level as regional agencies and nongov-
ernmental organizations (environmental protection organizations) have
always played the main role in implementing the various environmental
laws and regulations. Furthermore, considerably stronger links need to be
established between spatial planning and environmental policy, especially
in urban and peri-urban areas with heavily polluting individual transport
infrastructures. This has been an objective in the United States and United
Kingdom for some time now, but very few serious steps have been taken in
this direction in most of continental Europe. Spatial planning will have to
integrate qualitative land-use concepts and ecological options into its con-
cepts, while environmental policy will have to put a stronger emphasis on
land-use issues. All EU member states (EU Directive 85/337) and most
other European countries have introduced procedures for environmental
impact assessments similar to those provided as early as 1969 under the
US National Environmental Protection Act. As yet, however, environ-
mental impact assessment still has to prove its worth as a key instrument in
the implementation of land-use-oriented ecological policy.

Most environment agencies in western industrialized countries finally
introduced economic instruments in environmental policy in the course of
the 1990s. These instruments are still viewed with reluctance in certain
quarters which stress inter alia the negative social impacts. Practical ex-
perience shows, however, that these problems can be overcome. Today, the
most widely applied economic control instruments are probably those
found in waste management (charges for waste disposal), water policy
(water treatment taxes), clean-air policy (limited marketable emission cer-
tificates sold so as to accelerate air quality improvement in urban agglom-
erations) and, more recently, in agro-environmental and landscape policy
(direct payments for ecological services provided by farmers).

It is neither realistic nor constitutionally admissible to call for an eco-
logical police state to enforce compliance with environmental regulations.
Thus, more or less voluntary co-operation between government agencies,
industry, agriculture and households has become inevitable. Such public-
private partnerships, which also feature increasingly in other policy fields
as the so-called new governance models, emerged in many countries to-
wards the late 1990s. Today, they form part of the actors' landscape in the
context of most environment-related policies (e.g. energy-saving, CO,-
reduction, waste, nature conservation). Such partnership arrangements will
certainly lead to more effective public action because they include all of
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the relevant (private, collective and public) actors on a more or less par-
ticipatory basis. They undoubtedly introduce an additional (secondary)
source of legitimacy into policy making and implementation, hence also
reinforcing their primary (democratic) legitimation. Nevertheless, such
arrangements can also run the risks of a lack of transparency and social
bias (mainly favouring middle-class interests to the disadvantage of lower-
class citizens). They could also constitute a threat to democracy and the
rule of law if they facilitate policy decisions that replace other decisions
taken by democratically elected governments. Legitimate public environ-
mental interests can be seriously threatened by unequal partnerships domi-
nated by strong economic interest groups. In order to avoid this risk, gov-
ernments must take an interest in establishing strong “environmental ca-
pacities” incorporating highly skilled actors from politics, environmental
organisations and (eco-)business.

The 1980s taught us that undifferentiated and widely dispersed appeals
rarely lead to success. Instead, the necessary teaching and learning oppor-
tunities should be provided through problem-specific consulting, as prac-
tised, for example, in the official agricultural advertising services of the
Netherlands, France, Germany and Switzerland. Apart from sufficient
funding, several other requirements must be met in order to create effective
consulting services which include: co-operation between interconnected
administrative units and industrial associations; the immediate transfer of
information from ecological research to consulting and practice and vice
versa; the incorporation of the ecological message in operational consult-
ing (including a corresponding account of ecological costs); and, finally,
continuity, credibility and individuality which can be guaranteed not least
through a degree of independence of policy and the administration. Con-
sulting services structured in this way will become necessary in the areas
of households (waste, energy), transport (promotion of public transport),
and, of course, trade and industry (along the lines of the British example).
Moreover, if consulting services are to be attractive to their clientele, what
they teach should be economically utilizable in a broad sense.

In summary, ecology is set to become a central element of domestic
policy in both industrialized and developing countries in the 21st century.
Thus, environmental protection will probably relinquish some of its impor-
tance as a policy area of its own standing. However, it will instead gain
access to many other single-issue policy areas, above all in the context of
spatial planning. For economic reasons alone, it is unlikely to prove feasi-
ble to go on developing independent policies in the areas of infrastructure,
energy, agriculture and industry and later make them ecologically com-
patible at great expense and effort. On the contrary, the products of these
policies will only find demand on the “voter and consumer markets” as
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goods with a “practical value” if they are conceived and developed in rela-
tion to ecological considerations throughout the entire process. For this
reason, environmental policy in industrialized western and eastern nations
must be linked even more to general industrial and economic policies than
the traditional environmental policy of the 1970s and 1980s. Hitherto, en-
vironmental policy was more or less doomed to managing the disposal of
prefabricated and ecologically harmful policy products, causing as little
damage as possible. This type of environmental policy now should be con-
signed to the past.

It is important to recall that the Earth Summit in Rio de Janeiro and its
Agenda 21 defined sustainable development mainly in terms of using re-
newable natural resources in a way that future generations still can benefit
from them. Traditional environmental policies are not actually natural re-
source policies (with the exception of nature conservation and landscape
protection policies). Instead they are policies aimed at managing one of the
many services provided by such resources and consisting in the reception,
transformation or dilution of all kinds of emissions or wastes. They do not
directly regulate all of the other (more or less sustainable) uses the econ-
omy or society makes of one and the same resource. It is high time that
traditional environmental policies were transformed into true resource
policies governing simultaneously and in a co-ordinated way all of the
goods and services produced by natural resources and aimed at the preser-
vation of their reproductive capacity. Such an approach can no longer
avoid addressing property rights issues concerning the rights to the use of
the related goods and services of resources and the (re-)distribution of
these rights among competing user groups. Such a shift in perspective
could be productively prepared and accompanied through the joint efforts
of political science and institutional economics. This would bring together
the necessary analytical tools for both integrated resource-oriented policy
designs and appropriately designed property rights arrangements. These
interactively determine the institutional regimes of natural resources in a
given time and space, which in turn determine the behaviour of a whole
range of — competing — resource users and the level of sustainability asso-
ciated with the way we use our natural resources.
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Approaches to an Effective Framework for
Environmental Management (1993)

Peter Knoepfel*

Forword

The ideas presented in the following pages are based on comparative re-
search — mainly international in scope — which the author has undertaken
since the late 'seventies into three areas of environmental policy (mainte-
nance of clean air in proximity to stationary sources of pollution, mainte-
nance of clean air in proximity to mobile sources of pollution, and water
protection in agriculture) in countries of Western Europe. Based on the
author's postgraduate course on environmental policy and management in
the Institut de hautes études en administration publique (IDHEAP) of the
University of Lausanne, experience gained from Swiss environmental pol-
icy will also be drawn upon. Since the mid-eighties the author has partici-
pated in training officials in the Swiss federal, cantonal and communal
administrations having responsibilities in relation to the environment. The
discussion on observation of the environment is based on the groundwork
accomplished since 1988 by the Swiss Commission for Observation of the
Environment (“Schweizerische Kommission fiir Umweltbeobachtung™) of
which the author is Chairman. Further reading is indicated in the appended
References.

An effective environmental policy presupposes the existence, from the
outset, of clarity with regard to the precise manner in which participants
from social and governmental circles act in furtherance of the policy
(Chapter 1). Moreover, such a policy, as compared with those in other ar-
eas, must of necessity rest on a relatively broad range of scientific findings
— which, indeed, have to be systematically developed. Accordingly, precise
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analyses of the nature and evolution of pollution are essential (Chapter 2).
It is only on the basis of these findings that clear operational programmes —
within the framework of which the specific administrative measures can be
properly coordinated — can be drawn up (Chapter 3). The creation of effi-
cient management structures and of clear divisions of competence between
the central government and regional or local organs are of particular im-
portance for the implementation of environmental policy (Chapter 4). It is
only when these fundamental conditions have been met that the efficient
carrying out of the above-mentioned operational programmes can be put in
train. In this connection it is worth noting that some useful experience has
already been acquired as to how best to structure such implementation
(Chapter 5). Lastly, it must be emphasized that an environmental policy
cannot be pursued independently of other policies in the public domain.
Some aspects of this desideratum are considered at the end of the present
paper (Chapter 6).

2.1 The main participants

2.1.1 Theiron triangle

Until well into the late 'seventies, environmental policy was, for all prac-
tical purposes, carried out by two parties in a bilateral context. One was
constituted by the official administrations concerned with environmental
management. From the beginning of the 'seventies onwards, these became
integrated — first with the central government apparatus and then progres-
sively with the regional and local authorities, in every country of Western
Europe. Facing these administrations was the other party, made up of or-
ganized lobbies, which may be divided into industrial and artisanal enter-
prises having an interest in particular environment-related activities (e.g.
protection against pollution of the air and of water supplies, and disposal
of waste), private households (sewerage, air pollution, waste), agricultural
interests (water and soil pollution, protection of nature) and those con-
cerned with elements of the national infrastructure such as roads, railways
and airports (air, noise and soil pollution, protection of nature). A wide va-
riety of relationships came into existence between the State and these vari-
ous lobbies. Thus, the state authorities regulated pollution levels of con-
cern to the pressure groups by a wide range of procedures involving the
fixing of maximum permissible levels of specific types of pollution, as
well as outright prohibition: these procedures regularly culminated in the
issue of individual and specific orders and prohibitions. On the other hand,
the pressure groups participated in drawing up the pertinent regulations
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and, specifically, in the establishment of the permissible levels of pollu-
tion. They were represented in numerous official commissions, where they
were in a position not only to contribute their knowledge of the latest tech-
nological developments but also to ensure that the standards finally
adopted would, to the maximum extent feasible, meet the interest of the
lobby in question.

From the mid-'seventies onwards this bilateral cooperative relationship
was brought more and more into question. New interests came knocking at
the closed doors behind which the discussions between the regulators and
the regulated had been taking place on a confidential basis. Since the be-
ginning of the 'eighties these new interests have succeeded in most coun-
tries of Western Europe in making a breakthrough: the erstwhile bilateral
set-up was expanded into a trilateral arrangement, in which henceforth the
organizations dedicated to the protection of the environment were recog-
nized as having an equal right to have their say. This is true not only at the
national level in the drawing up of the relevant programmes, but also — and
in particular — in carrying them out by means of publicly accessible admin-
istrative procedures, in which the environmental organizations came to
acquire the status of parties, and today — and rightly — the implementation
of every environment-related policy has to be accomplished in harmony
with this trilateral reality. This iron triangle, formed by (1) the national
administration, (2) the pressure groups and (3) the organizations acting to
protect the environment must be accepted as being the basic framework
within which the participants in a modern environment policy operate — for
the protection of the environment is not a matter for more or less secret
negotiations between the State and pressure groups: it concerns everyone
whose conditions of work and life are harmed by the pollution caused by
the groups' activities.

The following relationships can be perceived within the triangle:

e Relations between commercial pressure groups and the authorities hav-
ing responsibility for the environment. As already mentioned above, the
pressure groups bring their technical knowledge, their economic inter-
ests and their determination to bear when pollution control programmes
are being drawn up, so that as far as possible the official standards
which are ultimately adopted do not affect commercial competitiveness.
As a general rule, important undertakings and economic sectors, operat-
ing on a countrywide basis, tend towards the adoption of detailed stan-
dards, while groups representing small-scale and artisanal businesses
tend to opt for the adoption of general aims which allow for local varia-
tions in application. In such dealings official administrations mostly
endeavour to achieve the strictest possible standards, in which context
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they take account of the practice of the most progressive firms. When
doing so, however, they must avoid establishing as an official standard
one which is exclusively based on the technology evolved by a single
firm which dominates the market: otherwise, governments would, in
practice, be furthering the creation of monopolies and cartels in matters
of standards, with questionable effects on fair competition in the market
place.

For the proper carrying out of an environmental policy, commercial
pressure groups must be compelled to furnish the requisite technical
and other data. Firms doing so may, in turn, find themselves well placed
to influence the administration in formulating the regulations relating to
particular standards. Negotiations in this context prove, in practice, to
be less concerned with the details of maximum permissible pollution
levels than with the fixing of deadlines and with transitional measures.
It has, indeed, long been accepted in Western European countries for
such bargaining to form part of the process leading to the adoption of
environmental standards. The high-handed and unilateral official proc-
lamations of yesteryear are giving way to agreements which in many
cases are the outcome of informal negotiations.

Relations between the authorities having responsibility for the envi-
ronment and environmental organizations. In all countries of Western
Europe, environmental organizations (e.g. the World Wildlife Fund, or-
ganizations for the protection of nature and of the national heritage,
Greenpeace and numerous types of foundations) have become of in-
creasing significance on the national scene and now form an important
pressure group in environmental matters. Their political clout stems
from their continuously high degree of organization and thus in their
capacity to bring public pressure to bear on national governments. It is
because of this factor that these organizations are often the most impor-
tant “clients” of the authorities, whose resolve they strengthen in con-
frontations with the commercial pressure groups. For their part, the au-
thorities increasingly appreciate the support which they thus receive,
and regularly involve these organizations in the preparation of protec-
tion programmes and, when deciding on specific aims of environmental
policy and on the texts to be adopted for their achievement, draw upon
the high-level expertise and the wealth of experience which these or-
ganizations have acquired.

Authorities greatly value the contribution which these bodies make in
the many instances in which they take the initiative in securing public
acceptance of protective measures and in launching publicity cam-
paigns towards that end. What was an initially sceptical, not to say dis-
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missive, attitude on the part of some public authorities towards the en-
vironmental organizations has today doubtless become largely a thing
of the past.

When it comes to the practical implementation of environmental pol-
icy, local groups dedicated to protecting the environment are un-
doubtedly the most alert watchdogs, in a position to supply the authori-
ties with valuable details of on-the-spot pollution levels. These local
bodies also take upon themselves functions — such as alerting public
opinion and monitoring the behaviour of major commercial interests —
which the official administrations could not carry out on their own; and
today, no policy for environmental management, if it is to be really ef-
fective, can do without the backing thus afforded by such local groups.
More and more, all kinds of groups dedicated to such protection par-
ticipate in checking on the environment's level of toleration of pollu-
tion. In most countries they are allowed to state their case when per-
missible limits of pollution are being adopted and are accorded right of
audience in any subsequent legal proceedings which may be taken to
invalidate the limits set. Trouble can, indeed, occur when it comes to
practical environmental action, if these bodies are not brought into the
procedures at any early stage or if they are not really taken seriously.
Today, in negotiations between the authorities, commercial interests and
environmental protection bodies, resort is increasingly had to “media-
tion procedures” with a view to reaching a consensus without following
strict and formal legal procedures.

o Relations between commercial interests and environmental organiza-
tions. Since the end of the 'eighties, direct relations between commer-
cial lobbies and environmental organizations have undergone consider-
able change in the countries of Western Europe — largely without offi-
cial intervention. The days of heavy confrontations between, for exam-
ple, commercial firms, industrial sectors, farmers and the protective
bodies may well be past. Firms have come to appreciate the value of a
good relationship with the community in which they are located, as
well as with these bodies. They also make a point of voluntarily keep-
ing the pollution levels they create below officially-permitted maxima
and, within the context of self-regulation, adopt a pro-environmental
stance in dealing with any “black sheep” within their ranks. Legal
agreements between protective bodies, local authorities and particular
firms, providing for the voluntary reduction of noxious emissions are
no longer unusual today. The same holds for public monitoring of prod-
ucts, technological processes and plant layout — topics once jealously
guarded as commercial secrets. Today, effective management of the en-
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vironment can scarcely dispense with such cooperation from local
communities and protective bodies, even if it to some extent renders
governmental actions superfluous. The environmental policies of many
large commercial undertakings, as well as some medium-sized firms in
Western European countries, now provide as a matter of course for the
possibility of the agreed suspension of a process, for moratoria and for
agreed compensation, mainly relating to waste disposal, air pollution
and to protection of the soil.

2.1.2 Creating a proper framework

The iron triangle already referred to is by no means a pre-existing element
of nature. Rather must it be created — and particularly in those countries
where national environmental policy is at an early stage — by step-by-step
enactment of the requisite measures. The three sides of the triangle can be
considered as together constituting the framework for the activities of the
three main participants in matters of the environment, and for the evolution
of a corresponding culture. The history of environmental management in
Western Europe during the 'seventies amply shows that the entry of the
protective bodies on the scene of what had until then been the joint pre-
serve of the polluters and the official authorities was not achieved without
a fight. There were repeated attempts to exclude these bodies, to blacken
them and to deny their expertise. If the lessons thus learned are to be ap-
plied today, the authorities must leave nothing undone to provide active
support for the creation of such bodies by organizing training programmes
to develop the expertise of their personnel, and by fostering the growth of
relationships between the bodies and industrial and trade circles as well as
with the agricultural sector. And the latter groups must not delay in learn-
ing to live with the protective bodies and in meeting the demand of the
public for transparent information. They must, moreover, prepare them-
selves for the new experience of tripartite discussions by organizing train-
ing courses for their staff, by building up ecological expertise within the
undertaking and by ensuring that the experts concerned are accorded ap-
propriately high status within the ranks of the company hierarchy.

2.1.3 Squares and pentagons

As is well known, government services do not consist exclusively of envi-
ronment management administrations. In particular, countries with a strong
official participation in the national economy are in many instances
equipped with separate sectoral bureaucracies for industry, trade and agri-
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cultural affairs, each of which naturally seeks to promote the economic
sector in question, whether it is wholly or partly state-run, or merely state-
regulated. These bureaucracies usually also see fit to ward off what they
consider as excessive ecological demands upon “their” sectors. When there
are such bureaucracies, the concept of a triangle no longer fits: that of a
square or even of a pentagon becomes more appropriate, with the bu-
reaucracies participating with the three parties already mentioned in mat-
ters of the environment. As a rule, these bureaucracies tend to be the “natu-
ral” allies of the polluter pressure groups, the result being a polarization
between two camps. One consists of the bodies dedicated to protecting the
environment and of the official administration for environmental manage-
ment. The other is that of the anti-active pressure groups, who can now
mobilize “their” official bureaucracy in support of their stance in the po-
litical power game. The stronger such official sectoral bureaucracies be-
come, the more difficult it becomes to implement effective policies for the
environment. There is thus in practice a connection between privatization
and environmental policy: privatization means the disappearance of the
sectoral bureaucracies concerned, which accordingly no longer exist as a
protective screen for the polluters. A further outcome of privatization is
that all special regulations and exceptions which had been made in favour
of a state-run sector of the economy — which, for instance, determined mat-
ters in the former socialist republics of Eastern Europe — should lapse.

It must be added, however, that it has not proved possible to prevent the
existence of such quadrilateral scenarios, even in the market economies of
Western Europe, in a particularly important field — that of the “public
works lobby”. Entrepreneurs, whether building roads, airports, or waste
incineration plants, or in charge of state-run energy production, were in
almost all such cases implementing one public policy or another, for which
powerful backing was available from within the official administration
concerned. The officials in question were — and still are — in a position to
shield public works for the national infrastructure from environmental
regulations which they deem to be unduly strict. The result has been that in
many cases special regulations were made allowing lower standards of
environmental protection in such works than those applicable to undertak-
ings in the private sector or in trade. When official administrations for en-
vironmental management are being set up, care should consequently be
taken that protection vis-a-vis the long-established administrations con-
cerned with public works is effective enough to ensure that the latter will
have to meet the same environmental requirements as are applied to the
private sector.
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2.2 Preparing the scientific basis

2.2.1  Monitoring the environment

Precise knowledge of the nature and levels of pollution is the first pre-
requisite for an efficient environmental policy: only when it is known
which sources give rise to which pollution that any meaningful regulations
can be prepared. The mapping of pollution surveys based on verified
statements, or if necessary on remote sensing techniques, is essential for
the control of air pollution, waste disposal and of water and soil protection
in particular. The author considers that the making of such maps is of
greater importance than the simple recording of general pollution levels
present in an extensive area since the latter merely illustrates the need for
remedial action without, however, pinpointing precisely where that action
is to be taken. In any case, the implementation of established environ-
mental policies will require the creation, in zones of greatest concentration,
of networks for monitoring pollution. These serve in particular to locate
the priority areas needing remedial action, to identify situations of acute
danger (e.g. smog concentrations) with a view to the launching of emer-
gency measures, as well as to provide a check on the effectiveness of the
policy followed. There is, indeed, a long-term need to monitor the effects
of pollution on flora, fauna, mankind, buildings and the landscape.

Even in Western Europe, such monitoring of the environment is con-
fronted with many problems. Little useful purpose is served if, for fear of a
negative reaction in a locality heavily affected by pollution, a figure for the
maximum level of pollution to be tolerated in the locality in question, sci-
entifically arrived at, is made to apply to the country as a whole, so that
objectively acceptable differences between the levels permissible in differ-
ent regions simply “disappear”. And useful knowledge scarcely results
when answers to a specific enquiry relate to different localities, so that
their significance as a basis for administrative action becomes virtually nil.
Data on the local, regional and national scales must, in the end, be corre-
lated so as to bring out the essential structure of the pollution “scene” and
to show just where political and administrative action can best be initiated.
Thus, for example, endeavours can be made to link data concerning traffic
patterns, urbanization and air pollution so as to develop strategies to main-
tain good air conditions in the main cities and in peripheral satellite com-
munities in heavily polluted areas. On-the-spot data on the ozone level
must be correlated with those for volatile organic compounds and nitrogen
oxides so as to locate the areas in which this secondary nuisance origi-
nates. Lastly, it must be pointed out that if it is to provide a basis for prac-
tical action, environmental monitoring must, rationally, take the whole
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ecosystem into account. There is no “national quality of the environment”:
everywhere, different harmful substances affect variously structured eco-
systems in quite specific ways.

2.2.2  Monitoring technologies

So that the benefits of the most appropriate pollution prevention tech-
nologies may be secured, environmental authorities as well as individual
sectors of the economy must be informed of what relevant environmentally
sound technologies are on offer. Such “state of the art” knowledge is re-
quired not only for the development of environmental programmes but
also for their practical implementation, when pollution-creating undertak-
ings have to be made aware of the relevant technologies and techniques
available for environmentally sound operations. That such monitoring pre-
supposes research on environmental technologies is just as evident as the
fact that the interstices between research and practice must also be cov-
ered. The scope of such monitoring embraces not only technology in its
narrower meaning, but also observation of behavioural patterns, of the mo-
tivations which cause them and of the underlying attitudes of the public. It
also covers sociological research on the organizational, sociological and
administrative requirements for the meaningful adoption of desirable new
techniques and patterns of behaviour. It is, indeed, known that an environ-
mental technology, wrongly applied, often proves more dangerous than no
technology at all: the trouble-free application of a specific technology de-
pends on prior awareness of the reactions and behavioural patterns of the
social groups affected as well as on appropriate social engineering.

2.2.3  Monitoring of policies

The methodical implementation of an environmental policy presupposes
the continuous monitoring of its performance. Programme managers, the
governments and the executive authorities politically responsible must
have access to the data necessary to enable them to assess just how the pol-
icy is working out in practice and what difficulties it encounters. The first
questions to be asked relate to precisely where, when and what specific
action in furtherance of the policy was taken by the authorities charged
with its execution. A compilation of the resulting data enables a map to be
drawn for each region of the country, giving an overall view of the impact
— or absence of impact — of the policy, and providing a basis for setting
new priorities. Such (electronically assembled) databanks, moreover, en-
able the exact content of current regulations to be reproduced at a later pe-
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riod as an act of political memory. However, even in Western Europe, such
policy output mapping systems are still rare.

It is recommended that, at a later stage, the monitoring of environment
policy be extended so as to cover the major official policies in other fields
(e.g. agriculture, the infrastructure, the national economy, and town-and-
country planning), since these policies are often responsible for yet more
pressure on the environment. Hence if the environmental policy is to hold
its own when conflicts with the other policies arise, its guardians must be
aware of the exact implications of the latter for the environment. These
implications can be identified by noting the actual steps taken by the au-
thorities charged with carrying out these other policies and by correlating
them with the data resulting from monitoring the environment. Such an
assessment of the results of the environmental policy itself could, similarly,
be undertaken from time to time. In arriving at these assessments, an en-
deavour should be made to correlate changes in the quality of the envi-
ronment and in the actions of polluters with the evolution of the results in
guestion. Such a quest often proves, however, to be time-consuming and
beset with obstacles: it cannot be carried out on a continuous basis.

2.2.4  Organizing monitoring

Experience shows that monitoring the environment itself and monitoring
the policy for environmental management, should not be carried out by the
official body entrusted with implementing that policy. If the latter body
were to be so entrusted, its independence — and hence its objectivity and
credibility — would be placed in doubt. It is preferable that a largely inde-
pendent agency or authority, not involved in day-to-day administrative
concerns, be established to monitor the environment and related matters.
Otherwise, the authority responsible for administering the environmental
policy would run the risk of not managing to ensure the continuity of
monitoring, and might be tempted to prettify results for political reasons.
Close collaboration with the administrations directly concerned with the
environment must, however, be ensured. These latter administrations
should, moreover, be provided with all the data collected, analysed and
published by the agency.
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2.3 The management programme

2.3.1 Five components of an environmental management
programme

Experience has demonstrated the need for the basic legal documents — e.g.
laws, decrees and official circulars — relating to environmental manage-
ment to manifest the greatest clarity when prescribing the solutions to spe-
cific problems, in order that uncertainties in execution, and the conse-
quential losses in efficiency may be avoided. These problems arise in the
following contexts:

e Specified quality standards for individual substances (i.e. maximum
permissible limits for pollutants): As a rule these are expressed in terms
of the maximum permissible average concentrations of a given harmful
substance during a specified interval of time (mostly as ug/m3). They
serve as the basis for the qualitative assessment of the environmental
component concerned and for prescribing the target levels to be incor-
porated in the relevant policy. In the countries of Western Europe, such
limits have been set for various harmful substances in water, in the air
and in the soil, as well as for noise pollution. In general, the limits are
arrived at partly by means of empirical eco-toxicological findings as to
the levels which can be tolerated by humans, animals, plants and by the
ecosystem as a whole, and partly by politically influenced estimates of
the risks involved. Due to the incidence of the latter factor, the limits
prescribed vary — often considerably — from country to country. A deci-
sion as to the limit to be adopted is rendered all the more difficult when
subjective considerations of particular groups influence their assess-
ment of the pollution load in question. A typical example of the impact
of such considerations is afforded by noise limits. In respect of some
fields of application of environmental policy — e.g. natural beauty spots
and landscapes — maximum permissible limits are expressed in quite
imprecise terms, while in yet other fields specific limits apply to quite
small numbers of substances only, limits for the remaining substances
being left for fixing in the light of on-the-spot eco-toxicological find-
ings.

o Measurement techniques and networks; and criteria for evaluation:
The extent to which permissible pollution limits apply in practice de-
pends on how the methods and arrangements for making relevant
measurements and on how the criteria for assessing violations of the
specified limits have been arrived at. Depending on just how the man-
agement programme prescribes these criteria and the requisite meas-
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urement procedures, violations which set off remedial action will “hap-
pen” with greater or lesser frequency. Thus, the precise manner in
which these points are dealt with in the basic texts — and which, despite
its technicity, is of major political significance — can tend to strengthen,
or alternatively weaken, the practical effect of the limits prescribed. In
matters of the environment as in other contexts, the old saying that “he
who wants to chance his arm can get away with it” holds true. It fol-
lows that, as a matter of political reality, the ostensibly purely technical
question of just how pollution limits are to be enunciated has manifestly
assumed what might in all innocence be considered an improbable sen-
sitivity.

Pollution output limits and product standards: These stipulations con-
stitute the legal basis for a wide range of official documents and thus
establish the legal obligations imposed on the commercial interests con-
cerned. They are accordingly the subject of diverse negotiations be-
tween governmental authorities and the pressure groups in question.
Standards for pollution output and product standards assume key im-
portance in the setting of maximum limits of pollution input, since they
must be expressed in such a way that they cannot be exceeded even if
each of a multitude of polluters releases the permitted volume of nox-
ious material. Otherwise, excessive levels of pollution would automati-
cally occur in congested areas — a state of affairs directly due to inher-
ently faulty management programming and not to any shortcoming in
the actual execution of the programme. Such a faulty correlation be-
tween the standards for pollution output, processes and products on the
one hand and, on the other, the core of the programme itself — namely
the maximum permissible level of pollution input — must be viewed as
a pre-programmed failure, resulting in an inevitable loss of effective-
ness in implementing the programme. Each limit prescribed for pollu-
tion output must be reviewed to establish to what extent the limits for
pollution input can be retained if it is to remain unchanged. It has be-
come the established practice in various countries of Western Europe
for national limits for pollution output to be reduced when their applica-
tion does not, in practice, prevent the limits for pollution input being
exceeded.

Organization and financing: Any programme for environmental man-
agement, however coherent and comprehensive it may be, with pre-
scribed standards for pollution output, industrial processes and prod-
ucts, will remain a dead letter if it does not specify precisely who is to
be responsible for carrying it out. The same holds true if adequate funds
for the inevitably costly investigations entailed in its execution are not
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provided when the programme is launched. An insufficiently financed
executive agency, or one not truly responsive to environmental con-
cerns, will never be able to translate substantial standards into reality.
Every legislature concerned with environmental matters must take full
account of this interaction between the substantive and organizational
aspects of a programme. If a legislature should dodge its respon-
sibilities in this field, failure in implementing the programme is inevi-
table.

e Management tools and procedures: In addition to allocating respon-
sibilities for its implementation, an environmental management pro-
gramme must, at least, also clearly designate the instruments from
which it derives its authority. For a state based on the rule of law pre-
supposes that the carrying out of a programme will be in accordance
with procedures which can be ascertained in advance, and that com-
mercial interests as well as environmental organizations will have their
say. The legal basis for the management procedures concerned, together
with the legal texts to which the parties involved may have recourse,
must therefore be codified. This applies to the tools for control of the
programme (such as periodic controls by the executing agency itself,
controls by independent inspectors, and rights of access), to the proce-
dures leading to the award of licences (such as that for ensuring legal
protection against immissions when licences are issued, with or without
provision for controlling the environment's capacity to tolerate the pro-
posed pollution, as well as to approvals of plant layout) and to the tools
for the initiation of curative measures (such as curative decrees ad-
dressed to individual polluters or to entire groups thereof). By the same
token, the right of access of the parties to the law courts must also be
specified. The clarity with which these various aspects of the proce-
dures to be adopted are set out determines the extent to which the man-
agement programme concerned is effectively capable of achieving its
goals (constituting the “core” of the programme). Excluding the en-
vironmental organizations from the procedure for the award of permits
can damage this “core” just as much as it can be strengthened by ap-
propriate intervention on the part of these organizations.

2.3.2 Fixed versus flexible programmes

In the early stages of environmental policies, it is desirable to have a sepa-
rate policy for the management of pollution in each component affected
within the environment, and in particular for air, water, soil, noise and na-
ture. Such programmes may vary from each other when it comes to practi-
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cal action. The more national regulations are couched in purely general
terms, the more it is left to the executing authorities to decide just how to
interpret them. Undertaking such a task presupposes the existence of the
necessary expertise among the personnel of the regional and local authori-
ties concerned. It also calls for political ability on the part of those authori-
ties to resist pressure from powerful individual polluters who endeavour to
influence the process of implementation in their favour. It must also be
said, however, that vaguely worded official texts have the obvious advan-
tage of facilitating the carrying out of the particular environmental policy
in the context of other policies at the local level. The executive authorities
are thus presented not only with scope for decision-making in the political
field, but also with political responsibility for their actions — which in
many ways often proves to be a healthy state of affairs.

It will be seen, therefore, that there is no general rule as to how far cen-
tral environmental authorities should go in the management of the in-
dividual components of the environment. Several countries have, in this
connection, opted for the solution adopted by the European Community —
namely, the central state authority concerned establishes a series of norms
for immissions, and a (generally longer) series for emissions, and the re-
gional authorities are left free to set additional norms for any component
not already covered by a national standard. In some countries as, for ex-
ample, in Switzerland, the regional executive bodies may set norms higher
than those adopted at the national level.

2.4 Management structures

The experience gained in building up environmental management bodies
in countries of Western Europe may be summarized in the terms of the fol-
lowing nine principles, which have been more fully elaborated by the au-
thor elsewhere.

2.4.1  First principle: keep monitoring separate from
administration

As has already been pointed out under 2.4. above, monitoring the per-
formance of a particular agency should be entrusted to another body hav-
ing a relatively independent legal status. Such an arrangement ensures that
the monitoring cannot be suspected of a self-indulgent bias. It also guaran-
tees the continuity, calm and professionalism necessary for collecting and
analysing data — activities which should not be disrupted by immediate po-
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litical considerations. Monitoring the environment is by definition a long-
term exercise, requiring continuity and scrupulous adherence to procedure.
The trend to separate monitoring agencies from the general administrations
responsible for environmental management has been evidenced both at the
level of the European Communities (where an environment agency has
been set up) and at the national level (as in France, Germany and Switzer-
land).

2.4.2 Second principle: structure the environmental
authorities on a component-by-component basis

Since the early 'seventies the concept of structuring environmental man-
agement authorities on an environmental component-by-component basis
has become generally accepted in most Western European countries. This
fosters the progressive accumulation within the authority of the requisite
expertise with regard to such different components as the air, noise and
water. In most cases this development took place in the wake of the pro-
gressive enactment of environmental legislation which was itself compo-
nent-specific, generally starting with water-protection and, as from the mid
'seventies, successively dealing with the other components — air, soil, the
biota (including fauna and flora) — as well as with the landscape. Ad-
ministrative departments were next set up to deal with pollution by noise,
radiation and chemicals. The validity of this basic tenet for the structuring
of environmental management has proved itself in practice. It has been the
traditional, component-by-component approach to environmental regula-
tion in the majority of industrialized countries in Western Europe. This
approach led to the adoption of different environmental policies in re-
sponse to the impact of emission-creating activities on the different envi-
ronmental components. As these activities, when they impact on the com-
ponents of vital importance to human beings, animals and plants, become
immediately evident, governments enjoy ever-greater political support for
protecting the components concerned.

2.4.3 Third principle: aresponsive administrative structure
focused on emissions

This component-by-component approach first becomes evident on the im-
mission side, and is not primarily concerned with the causes of the pollu-
tion in question. There exist totally immission-oriented strategies, in the
pursuance of which component-specific remedial activities are undertaken,
without going back to the emissions themselves or to those responsible for



38 2 Approaches to an Effective Framework

them. Several concrete examples may be cited: a phosphate-polluted lake
is revitalized by an influx of oxygen; the quality of nitrate-polluted drink-
ing water is improved by mixing with water low in nitrate content; dying
trees in a forest are replaced by more acid-resisting species; the concentra-
tion of harmful substances in the main sewer of a local community is re-
duced by the mixing-in of rainwater. Such immission-oriented strategies
were central to the growth of component-specific environmental manage-
ment administrations during the 'seventies.

Today, however, the validity of these strategies is being queried: after
all, they do nothing to reduce the pollution load; they merely distribute it
differently. When these strategies gave way to emission-oriented envi-
ronmental policies, corresponding changes in management structures be-
came necessary. Within component-specific administrative divisions, emis-
sion-oriented subdivisions were set up. Thus, for example, in a water pro-
tection division, subdivisions for “community drainage (sewage treat-
ment)”, “industrial effluents” and “agriculture” are now to be found. Simi-
larly, in a clean air division, subdivisions for “industry and trade”, “house-
holds” and “traffic” have come into being. Such a responsive structure of
administrative divisions fosters increased knowledge of the groups respon-
sible for the emissions in question, and of the technologies available for
avoiding the emissions. It also facilitates close and on-going communi-
cation between the members of those groups and the specialized adminis-
trative unit concerned; and in general it provides those responsible for pro-
tecting the particular environmental component with greater insight into
the causes of the pollution affecting it. Depending on the component, sepa-
rate subdivisions should be envisaged to deal with industry and trade,
households, agriculture, traffic and public works.

2.4.4  Fourth principle: link activities relating to different
components of the environment (intra-policy
cooperation)

Once a separate management structure, focused on the groups responsible
for pollution, does come into being for each component of the environ-
ment, the linking of the different components through the groups is only a
matter of time. Such integration is, indeed, essential for the efficient con-
trol of the different groups responsible for emissions, and facilitates coop-
eration with them. Instead of each polluter having to deal with a different
official in connection with controls or discussions relating to each specific
component of the environment, it makes more sense to group the regula-
tions applicable to each category of polluter, so that air, water and the
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landscape are dealt with together. The jump from tackling matters for each
component separately to dealing with them collectively on an integrated
basis, which took place in environmental administrations in most countries
of Western Europe towards the end of the 'eighties was, indeed, a require-
ment of rational, ecologically responsive environmental policy. Here, pri-
ority is given to controlling and managing the pollution loads on entire
ecosystems, rather than to controlling and managing individual compo-
nents of the environment. Ecosystems, after all, interact with each of the
permanent components of the environment, and their management accord-
ingly calls for an integrated approach. Ecological cycles cannot be split on
a component-by-component basis.

The networking of component-related environmental management here
recommended presupposes the incorporation, within the administrations,
of “horizontal” structures for cooperation between the different groups of
polluters or corresponding to the track of particular noxious substances
through successive stages. This can be achieved by the creation of a num-
ber of “horizontal” divisions as part of the administrative matrix. Thus,
component-specific divisions would be supplemented by the setting up of
“horizontal” subdivisions corresponding to the importance of the main pol-
luter groups. The author recommended such a structure, for example, for
the progressive establishment of the Swiss Federal Environment Authority
— which is mainly concerned with programme management, and plays only
a limited role at the level of programme execution. Every practician in this
field knows that at that level, forms of intra-policy cooperation almost in-
evitably appear. This is because the entire range of environmental compo-
nents to be affected by a proposed industrial plant must necessarily be
taken into account in each case, when the tolerance of the environment is
being tested and the issue of a permit is under examination. It is in the light
of this fact that considerations of intra-policy cooperation have long had a
bearing on the internal routing of files when applications for licences are
being processed within authorities charged with implementing environ-
mental policy.

2.4.5  Fifth principle: networking environmental authorities
with those dealing with other policies relevant to the
environment (inter-policy cooperation)

As has been indicated at 1.3. above, government policies in many cases
share responsibility for pollution creation. Thus, an agricultural policy
aimed at maximizing production can result in soil and surface pollution;
the all-out implementation of an energy policy may be accompanied by
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significant air pollution; road construction policies fostering the develop-
ment of one branch of transport regularly cause air and noise pollution;
while sector-specific industrial policies can lead to heavy water and soil
pollution. Since the beginning of the 'nineties, those concerned with envi-
ronment protection in Western Europe have become increasingly aware of
the extent to which practical policies for such protection are thus subject to
other policies which are not primarily concerned with the environment.
Rather than attempt the interminable task of coping with the side-effects of
these other policies, the environmental authorities are becoming more and
more determined on open confrontation with those policies at the national
programming level, and likewise at the implementation stage. Towards this
end, within official administrations bridgeheads were — and rightly con-
tinue to be — established so as to promote such inter-policy cooperation.
Among the possibilities being considered in this connection, mention may
be made of interdepartmental working groups, stationing “satellite” offi-
cials of the environmental authority in other ministries, and of incorporat-
ing elements of non-environmental policies in those for the environment.

In each design for a new environmental management authority, in-depth
consideration should be given to the incorporation of structures which will
facilitate inter-policy cooperation: an environmental policy cannot be ecol-
ogically successful unless these other policies are “ecologized” and are
made subject to the overriding exigencies of ecology. An ecological policy
is therefore not to be considered as merely one governmental policy among
many: as was noted in the Single European Act of Luxembourg, 1987, the
requirements of the protection of our ecological balances must form an
integral part of all other policies, such as those of the European Communi-
ties.

2.4.6  Sixth principle: networking of structures by means of
established procedures

The management structures described above lend themselves to the de-
tailed specification of each task which is to be undertaken by the different
administrative subdivisions, component-specific and “horizontal” divi-
sions. The required networking of a component-oriented with a polluter-
oriented stance, or with an overall approach having special regard to the
ecosystem can, by contrast, hardly be accomplished by specification of the
administrative structures to be adopted for discharging the tasks in ques-
tion. Networking must permeate procedures: it cannot be ordained merely
by what a text may prescribe. There is, accordingly, a need for this net-
working concept to be put into practice through down-to-earth measures to
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ensure that appropriate administrative procedures are always followed. The
famed “beaten paths”, daily trod by all concerned, have demonstrated their
indispensability. Such mechanisms for the routine correlation of policies
on a day-to-day basis can be arrived at in a variety of ways — by built-in
procedures for the circulation of files relating to important matters through
the different divisions and other appropriate administrative units, by peri-
odic meetings of those involved in a given project, by setting up joint
working parties to deal with particular topics, or by prescribing procedural
rules covering matters such as obligatory consultation, exchange of infor-
mation and discussion. Experience has also shown the value of other in-
formal channels for cross-communication in strengthening such in-house
networking of different policies. Lastly, mention must be made of how
very important it is for the authority as a whole that it should acquire and
maintain its own corporate identity, that all its services should give good
example, and that its basic strategies should be periodically reviewed.

2.4.7  Seventh principle: separation of programme planning
from execution

In the course of the sorting-out of environment-related functions, an ad-
ministrative separation took place during the 'seventies in most? countries
of Western Europe between the authorities responsible for programming
and those charged with carrying out the programmes adopted. This even
holds true when a single authority is responsible for the two functions. De-
spite some shortcomings (such as insufficient feedback between the two
functions, or unrealistic and impracticable task-programming), such sepa-
ration has widely justified itself and the concept should not lightly be
abandoned. It has the advantage of relieving the front-line executive au-
thorities, in a politically objective manner, of the manifold political pres-
sures to which they would otherwise be exposed, and of providing similar
political relief to the programming authorities which, when they are en-
gaged in preparing programmes, are no longer harassed on each particular
point. They are thus rightly freed to take a broader view and to take objec-
tive account of scientifically valid criteria. A further advantage lies in the
fact that they can work on the basis of really important parameters relevant
to the country as a whole.

It must be added, however, that — as discussed in connection with man-
agement programmes at 3.2. above — such separation cannot in all cases be

% Notable exceptions: the United Kingdom and, to some extent, France. These are
characteristically unitary States, marked by a high degree of centralization.
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achieved in an orderly fashion. In spite of the increasing volume of regula-
tions governing the relevant management programmes, there will in prac-
tice always be some cases which are not covered. In such cases, which
were frequent during the early years of these programmes, the executive
administration has to take an ad hoc decision on just what has to be done —
in other words, to do the requisite programming itself. This means that, for
such individual cases, the executive authority must be in a position to ac-
quire the knowledge necessary for reaching an ecologically meaningful
solution — knowledge which may well prove useful in dealing with future
cases of a similar order. This, indeed, often happens when new harmful
substances have to be dealt with. While, theoretically, it should be possible
to submit such cases to the appropriate programming body, in reality there
is often pressure for them to be dealt with quickly, so that in most instances
an ad hoc solution is indicated.

2.4.8 Eighth principle: implementation on a regional basis

Programme formation is manifestly the responsibility of the central envi-
ronment authority. In almost all the countries of Western Europe,® how-
ever, the principle of regional implementation of programmes has become
accepted. Implementation by the central authority is now mainly confined
to chemicals (approval of substances), transport (vehicle equipment and
fuels), air pollution (the importation and production of propellants), ra-
diation protection, and control of the internal and cross-border transport of
dangerous substances and wastes.

The advantages of implementation at the regional level, in line with the
principle of “subsidiarity”, are manifest: it facilitates fitting in national
aims with the requirements of the regional or local environment, and tak-
ing account of the economic and social realities of the regions concerned.
To these advantages must be added: close contact with the population, spe-
cialized knowledge of the local scene; and the possibility of associating the
networks existing for the implementation of other, non-environmental,
state policies (“political carpets™) with the carrying out of the environ-
mental programme. But the assignment to the regional level of responsibil-
ity for the implementation of these programmes is generally said to entail
the risk of greater vulnerability to local or regional economic and political
pressure. As has been pointed out under 4.7. above, such pressure can be

® Sole exception: the United Kingdom. Today, even in Italy and France, the na-
tional environment policies envisage substantial regional participation in their
implementation.
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countered by the manifest separation of programming and execution, by
the clearest possible wording of management programmes when dealing
with contentious matters (see 3.1. above), and above all by mobilizing pro-
active support from the ranks of the environment protection movement
(see 1.1. above).

It should be noted that regional implementation is not communal im-
plementation. The high degree of technicity involved scarcely warrants
local authorities (other than those of major cities) being saddled with this
responsibility. A communal authority set up to cope with it would be in-
efficient and all too costly. This should not be taken to mean, however, that
there is no role for communal authorities in the carrying out of envi-
ronmental policy. On the contrary: without the active collaboration of these
authorities, no regional body could cope. In those cases in which, in the
interests of local industry, a communal authority actively obstructs a re-
gional body, there is little that can be done. A pro-active communal author-
ity can, on the other hand, alert the regional body concerning any nui-
sances within its territory rather sooner than a passive one may do. The
role of a communal authority lies above all in the assiduous monitoring of
the environment, without which the regional body cannot implement the
policy. Communal authorities can — and should — contribute their detailed
knowledge as well as their political convictions to the practical implemen-
tation of environmental policy. Their cooperation is therefore of vital im-
portance if such a policy is to be effective. In many cases their role is simi-
lar to that of the environmental organizations: not infrequently they act as
the catalyst for what subsequently emerge as popular local movements
which show their mettle in on-the-spot protective action.

2.4.9 Ninth principle: staff training

Environmental policy is manifestly technical in nature. Neither lawyers
nor administrative functionaries can conceive or implement it. Thus it has
come about that in Western European countries since the 'seventies such
policies have led to a significant trend towards the professionalization of
those bearing responsibility for conceptualizing and carrying them out.
This in turn led to the creation of new academic courses and to options for
further education at the university and non-university levels. New profiles
came into being for new professions — those of the environmental chemist,
the environmental biologist, the environmental engineer and the environ-
mental economist. Today, without such staff, no environmental policy
could be carried out. It is therefore not only a scientific imperative but also
— and in particular — a managerial necessity that such courses be set up in
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the various university and non-university institutions. This provides yet
another example of how public policies have contributed to the creation of
new professions and new educational opportunities.

This professionalism must not, however, be confined to the ranks of
environmental management: it must also permeate the other two sides of
the “iron triangle” mentioned in section 1.1. above. It is, indeed, in the in-
terest of protecting the national environment that such ecology-oriented
professionalism should be made welcome in industry, in trade, in agricul-
ture and in the bureaucracies in charge of public works. Because of their
key importance (also referred to at 1.1. above), the same holds for the en-
vironmental organizations.

2.5 Implementation

The experience gained by the countries of Western Europe in implement-
ing environmental management programmes may be summarized under
the following four headings.

2.5.1 Implementation means politics

The implementation of environmental policy is a technical, carefully fo-
cused operation and an act of political will. Both these elements are pre-
sent — and not infrequently combine to create an explosive mixture. Both
are, indeed, equally necessary: if sheer political pigheadedness is allowed
to carry the day against technical good sense, the consequences can be just
as bad as when implementation is based on exclusively technical desider-
ata but fails to obtain general acceptance by the authorities and the parties
concerned within the community. Effective implementation is essentially a
matter of repeatedly reconciling these two elements with one another. Both
as an act of will and as a technical, carefully focused operation, it depends
above all on the creation of robust regional executive authorities in con-
formity with the nine above-mentioned principles, on adequate financing
of these authorities and on the decisions, indicated in the following sec-
tions, which have to be taken in regard to the plan of action and to the in-
dividual decrees (both formal and informal), as well as in connection with
evaluation.

While, thanks to the desirable homogeneity of the staff entrusted with
implementation, the technical, carefully focused operations themselves
vary little from one part of the country to another, there are marked dif-
ferences from region to region in the quality and emotional implications of
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the acts of political will. It may therefore be assumed that, even in central-
ized states, there will similarly be differences in actual implementation as
regards the assiduity with which emissions are monitored, and in particular
in connection with the progress of remedial action both in time and in dif-
ferent parts of the country. This is confirmed by experience in Western
European countries as well as by considerations of plausibility, as pre-
sented hereunder. For the act of political will is the net outcome of a vari-
ety of estimates, within local and regional milieux, of the risks run, as well
as of differences in environmental awareness which demonstrably exist
within a given country, as also conceivably between North and South or
across linguistic frontiers. Whether one likes it or not, the fact remains that
these differences can never be entirely eliminated, even when the most
firm and explicit injunctions for programme execution have been laid
down by the central state authority. They are, moreover, exacerbated by the
fact that, at the regional level, environmental politics are of necessity al-
ways acted out within the context of — and must be interwoven with — ex-
isting national, regional or local politics, which also differ considerably
from place to place. This interweaving is, furthermore, subject to the con-
ditions resulting from the existence of a particular amalgam of the techni-
cal, carefully focused operations and the acts of political will. In the light
of these realities, it would be naive to expect “uniformity” in the imple-
mentation of environmental programming.

2.5.2 Theregional plan of action

Before the regional authorities tackle the drafting of individual decrees,
they must first set their priorities: no authority can be continuously omni-
present when it has to discharge its task in a scientifically sound manner
and if it is not to engender political antipathy on all fronts at one and the
same time. In the countries of Western Europe it has in most cases proved
feasible to establish territorial priorities by identifying areas of heavy pol-
lution, as revealed by immission measurements. At all events, it is a fact
that when excessive immissions create acute danger for human beings,
animals and plants in a given area, the authority is well advised to concen-
trate its (generally modest) analytical, financial and staff resources on the
area in question. Such territorial concentration, as compared with attempts
at simultaneous country-wide implementation, has the advantage that it
lends itself to the creation among interested parties of local networks
which can enable informal understandings (in the sense of 1.1 above) to be
reached between the parties, thus leading to the speeding-up of implemen-
tation.
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As a rule, territorial priorities are linked to priorities in time. The con-
centration of administrative attention on a particular polluted area implies
that measures to remedy emissions outside the area are initially deferred.
Such chronological staggering can, however, also take place independently
of the setting of any territorial priorities — when, for example, a decision is
taken to deal in sequence with remedial action for different sectors of the
economy. Such a course is, indeed, to be recommended, particularly be-
cause investment in any given sector tends to follow a cyclical pattern:
remedial action can conveniently be timed to coincide with the writing-off
of plant or with the launching of new technologies on the market.

The last case to be discussed in the present context relates to the setting
of priorities for remedial action on a function-by-function basis, as is also
feasible in connection with other sources of emissions — e.g. agriculture,
households, public works. As in the case of chronological priorities, func-
tional priorities may be disrupted due to the political niceties of what
might be termed “parallelism in sacrifice”. For in many instances, action
affecting a given sector of the economy can, in practice, be taken only if at
the same time corresponding action is taken with regard to other sectors.
Well-known examples of this phenomenon are those relating to water pro-
tection and to the maintenance of clean air in the context of transport:
farmers are reluctant to consider reducing their use of fertilizer as a con-
tribution to water-protection, until their communal authorities stop dis-
charging their sewage untreated into the waters in question. Automobile
associations — which enjoy much political clout in the countries of Western
Europe — insist on action being taken against excessive Nox emissions by
local industry in return for acquiescence in traffic restrictions aimed at im-
proving the quality of air.

Action plans entailing such “parallelism in sacrifice” can result in ear-
lier willingness to change and thus in greater efficiency: they stem from an
act of political will, which in certain cases may not mesh with purely sci-
entific considerations. Such a case shows that the “monitoring of tech-
nology”, referred to at 2.2. above, must always accompany the preparation
of action plans and the setting of priorities. It also poses the question of
how ready the interests concerned are to change their attitudes and, conse-
quently, to agree to the curative measures proposed. The preparation of
action plans will accordingly be seen to require not only technical ex-
pertise but also the ability to achieve a public consensus. Thus, for the im-
plementation of environmental policy, and in addition to such technical
expertise, there is a growing need for social engineering.

If the construction of an action plan is not to meet the same end as the
building of a sand castle, the environmental authority must endeavour to
bring into a consensus all the other authorities which will be affected by
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the set priorities. The wide-ranging and early participation of these other
authorities in the planning process will make it easier to obviate any resis-
tance on their part when it comes to drafting individual decrees. Thus, for
example, when priorities are being set with a view to curbing air pollution
— largely caused by traffic — in the worst affected zones of Western Euro-
pean cities, it is essential to involve the authorities in charge of road con-
struction, traffic control and town planning in the process. The same holds
for corresponding curative measures in heavily polluted areas in Eastern
Europe, for which close cooperation with the regional authorities respon-
sible for industry, energy and town and country planning is required. In
order to deepen the involvement of the “other” participating authorities in
the plan of action, it is advisable for a binding document to be prepared,
setting forth explicitly how individual measures will in due course be im-
plemented. The structure of the body which prepares and takes these im-
plementation decisions should, in so far as practicable, be the same as that
having elaborated the plan of action. By this means, any subsequent opting
out on the part of a particular “other” authority is at least made more diffi-
cult.

2.5.3 Executing individual decrees

When the plan of action has been drawn up, the authority responsible for
its execution proceeds to implement the various measures set forth therein.
Here the authority will respect the agreed procedures for implementation,
as well as the entitlement of the commercial interests and of the environ-
mental protection bodies (see 1.1. above) to their legal rights. Official in-
struments for implementation may take the form of the classical act of
management — i.e. an individual, concrete official decision, including in-
junctions and prohibitions applicable to every potential polluter and set
forth in permissory terms and/or in decrees requiring the taking of specific
remedial measures. When several polluters are concerned by a single de-
cree, or by similar ones, a “general-concrete” plan may constitute an ap-
propriate instrument. Such a plan enables the labour-intensive preparation
of several separate decrees to be replaced by a collectively applicable de-
cree conforming to the general requirements of legal protection, thus al-
lowing implementation to get ahead faster. Plans and collective injunctions
of this kind are particularly apposite in dealing with agriculture, for exam-
ple, when several farms within the catchment area of a ground-water
course are required to reduce their use of fertilizers. Similar collective de-
crees are in common use with regard to town and country planning and (in
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the form of generally applicable detailed requirements concerning traffic
signs) in the context of an environment-oriented transport policy.

It must be said that no authority will survive a campaign of curative
measures which is exclusively confined to the promulgation of formal de-
crees: for one thing, the sheer volume of work would be overwhelming. In
most countries of Western Europe, therefore, practical implementation is
increasingly effected by informal means. These include, for example: ver-
bal agreements between the authority, the environmental protection bodies
and the commercial interests concerned (both collectively and at the level
of an individual firm); offers of advice (particularly in agriculture and in
the waste-disposal sector); the organization by the authority, in collabora-
tion with industry-specific associations, of events to impart information
and training; and the dissemination, by means of informal procedures, of
texts of regulatory agreements likely to be accepted by a consensus — e.g.
within the context of events held with a view to mediation. It is clear, how-
ever, that such low-key methods are applicable only when there is a practi-
cal prospect of securing the voluntary collaboration of the commercial in-
terests and of the environmental organizations, and thus the uncontested
implementation of the legal requirements. If informal procedures should,
however, fail, the authority can of course always fall back on the promul-
gation of a formal decree. Depending on the legal system in a given coun-
try, such a formal decree may be subject to judicial review in an adminis-
trative court.

254 Evaluation

The final stage of any procedure for implementing an environmental pol-
icy should consist of an assessment of the real value of the various meas-
ures taken. Towards this end the regional authority responsible for im-
plementation examines, on the basis of monitoring data furnished by an
independent body (environmental- and policy-monitoring as discussed at
2.1. and 2.3. above), to what extent the measures prescribed in the plan of
action and put into effect by means of specific decrees have actually led to
changed behaviour by the industrial interests in question (e.g. as regards
emissions) or even to an actual improvement in the quality of the environ-
ment (e.g. as regards immissions) or in the effects of immissions on the
recipients of the policy in question (human health, animals and plants). As
has already been pointed out at 2.4. above, such evaluations are in practice
hampered by numerous obstacles. Experience reveals that environmental
authorities tend to ascribe to their own doings any improvement in the en-
vironment which has happened as a by-product of another, non-
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environmental, policy, or which has come about quite independently — e.g.
as the result of a recession. Such evaluations should therefore be carefully
scrutinized. It is, indeed, in the manifest interest of a regional authority to
avoid any such exaggeration of the impact of environmental policy. Out-
side experts could therefore usefully be associated with the making of such
assessments — or could in fact be put in charge of the exercise.

The findings of such assessments must be made accessible to the pub-
lic. This is a matter of major interest to the non-environmental authorities
which have participated in the programme, as well as to the commercial
interests and the environmental protection bodies. Moreover, evaluation
reports present useful environmentally relevant data, such as the results of
monitoring. These are, indeed, supposed to be published within the Euro-
pean Communities, pursuant to the guideline* of 7 June 1990 on free ac-
cess to environmentally relevant information. In the light of the public de-
bate thus set in motion, the regional authority will be able either to rectify
its plan of action or to set other priorities in the context of its on-going
preparation of a new plan. If an evaluation should reveal any shortcomings
in the central government's environmental programme, the programme
management must be brought into the picture.

2.6 Conclusion

The recommendations set forth in the present paper have all been evolved
in the light of the most recent experience of the environmental policies of
the countries of Western Europe. The author has presented them as a
whole, in response to numerous questions from Eastern European col-
leagues about how to organize an effective environmental policy in their
countries. In all the discussions which he has had, however, he has been at
pains to stress that his limited knowledge of the countries in question does
not enable him to assess the extent to which Western European experience
can be applied in the context of Eastern European realities. He wishes to
reiterate this reservation at the conclusion of this paper. It may well be that,
in view of the dramatic levels of pollution in these countries, resort may, as
a matter of principle, have to be had to environmental policies other than
those thus far applied in Western Europe. The author does not consider
himself at the present juncture to be in a position to put forward any con-
crete proposals for such policies which — in the light of the gigantic social

* E.C. Guideline 90/313/EEC dated 7 June 1990 on free access to information
concerning the environment, AB1 1990 L 158/56.
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upheavals accompanying the transition from a “socialist” to a market
economy — will presumably have to bite deeper before accomplishing a
transformation (thus far by no means achieved in the capitalist countries of
Western Europe) into a truly ecological market economy. Fundamental
rethinking along such lines would imply getting away from the emission-
focused programming which has hitherto held sway, and embracing instead
the vision of an entirely new regime, based on the concept of dedicated
resource-management. A discussion of this topic would, however, exceed
the scope of the present paper.
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3
Formulation and Implementation of Air Quality
Control Programmes: Patterns of Interest
Consideration (1982)"

Peter Knoepfel, Helmut Weidner?

3.1 Introduction

Recent studies from the field of implementation research (e.g. Downing/
Brady, 1980; Majone/Wildavsky, 1979; Barrett/Fudge 1981) have indi-
cated clearly that a strict division according to content cannot be made be-
tween processes of programme formulation and those of implementation
from a theoretical-analytical standpoint, and that such a division further
leads to unrealistic presentations of empirical policy processes. “Imple-
mentation does not assume a fully articulated policy decision: it creates
and recreates it”. Furthermore, “implementation ... must reformulate as
well as carry out policy” (Majone/Wildavsky, 1979). This view could
hardly be debated on the abstract level. However, it neither aids a practice-
oriented formulation of theory concerning the specific methods of function
of administrative policy enforcement, nor does it serve the practical “en-
forcement policy” built upon this.

! The paper is based on experiences gained by the authors in the preparatory phase
of two research projects — funded by the Volkswagen Foundation and the Ger-
man Research Foundation — in the area of “international comparative analysis
of standard setting and implementation processes in SO2 air pollution control
policy of the EC countries and Switzerland” and which is referred to in
Knoepfel/Weidner, 1980. The available literature and the pertinent standards
and documents were analyzed, and numerous interviews with representatives of
central and enforcement agencies were evaluated. Further bases include the re-
sults of pilot studies in Bristol, Emilia Romagna and Zurich, which were car-
ried out by “national research teams”. The phase of broader empirical study
started in the summer of 1980. The observations presented, therefore, have a
temporary and in some places heuristic-hypothetical character.

% in: Policy & Politics (1982), vol. 10, no 1: 85-109. Copyright: We thank the
editor for authorizing the publication of this article with some minor linguistic
adaptations proposed by Susan Cox.
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This unsatisfactory temporary result is probably due in no small meas-
ure to the fact that research up to now has operated with a concept of pro-
gramme which is too narrow and not sufficiently thought through. Despite
the recurring indications of their relevance to implementation (cf. Poland,
1974; McGill/Wooten, 1975; Williams, 1975), only a few studies are con-
cerned with programme elements and structures. Only when it has been
established that varying programme-structures lead to clearly divergent
results under similar policy goals can the thesis of the relevance of pro-
gramme structure be confirmed. The reason that the treatment of the pro-
gramme has been neglected in comparison to that of other influence vari-
ables® probably lies in the fact that American studies, which are limited to
the local scene, can usually include no such variants because these do not
occur within one and the same country to any significant degree. As soon
as studies aim toward an international comparison, it becomes necessary
for them to concern themselves with programme structures. Thus, in the
first part of this study, we will present several considerations in the area of
sulphur dioxide (SO,) pollution control policy.

The consideration of programme structure brings with it the recogni-
tion, particularly when this is done with attention to the interest-specific
perspective, that it is very difficult to correctly formulate the question of
differences in content between programme formulation and implementa-
tion processes. Whoever operates with a realistic concept of programme,
which along with internal goals also includes process, organization and
resource decisions, will understand the programme less in the light of its
contents than in that of its procedural linkage of performance standards,
prescriptions for action and corresponding level of control. Programming
is “fixing the game” (Bardach, 1977: 268), and therefore consists of the
more or less rigid, explicit or implicit establishment of patterns for the
consideration of interests for later policy processes under conditions of
already established infrastructures. This will be demonstrated on the basis
of three different programme structure types in the second part of this
study. Given this background, the inclusion of essential programme ele-
ments in implementation studies in the sense of integral policy process
analyses will be urged.

® E.g. implementation field structures or implementation structures. Cf. the survey
by Mayntz, 1977: 5Iff.
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3.2 Problem structure and programme needs in SO,
pollution control plicies

3.2.1 Global and regional of SO, pollution control policy
strategies

SO, pollution control policy has as its object the control of pollutant con-
centrations (ambient air or “immission” conditions) to which certain se-
lected objects (human beings, animals, plants, buildings or ecosystems) are
exposed. The points of departure for administrative action are the combi-
nation of raw materials which go into manufacturing and combustion
processes (input control), the technology of production or combustion fa-
cilities (process control) and the distribution of emissions occurring in a
specific area (transmission control) by regulating the distribution of local
sources or control over chimney heights.

The SO, emissions which are more or less administratively controlled
result in ambient air conditions which are technically measurable, and in
the case of the pollutant SO, these have been measured in European ag-
glomerated regions for some time. With the extension and the continual
refining of monitoring networks, a control of ground level pollution is pos-
sible. A comparison of the data thus obtained with the goals of clean air
policy indicates whether reasons exist for further measures. On the basis of
trend analyses, conclusions can be made concerning the effectiveness of
the strategies applied (evaluation). In comparison to other policy and pol-
lutant areas, this one presents probably the most favourable preconditions
for evaluation.

In clean air policy, we differentiate between global and regional strate-
gies (Stamer, 1976): the former are directed at the control of the total
amount of pollutants emitted in the entire country. Their local distribution
thus does not come into consideration. The principal means of such strate-
gies are standards for products (the sulphur content of fuels), technologies
(e.g. prescriptions for the effectiveness of furnaces) and activity-specific
emission norms (limitation of amounts Of SO, emission). By contrast, re-
gional strategies concentrate on the pollutant concentration in the sur-
rounding air, and thus on the control of emission activities of individual
emitters under the specific local distribution conditions. Besides the con-
trol of transmission, the same instruments are used as those employed in
global control. Here, however, they are differentiated according to the
varying regional ground level concentrations. Thus, in many European
countries, stricter sulphur content standards for fuel, sharper technology
prescriptions or more extensive limitations on emissions apply to highly
polluted areas than to other regions of the country. It is also usual to char-
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acterize global strategies as emission-oriented, and regional strategies as
ambient air quality-oriented (air quality management approach or, in Ger-
man terms: “immission-oriented approach”). We find the differentiation of
global versus regional to be more appropriate, since it more precisely clari-
fies the importance of the regional concept in air pollution control policy
for the structure of programmes.

Certainly all global control measures alter the ground level concen-
tration most particularly in regions with a high number of sources. Never-
theless, on the basis of structural and/or regional economic policy as well
as varying additional pollution tolerances of the regions, they are not ori-
ented to the highest level of pollution. For this reason, most countries have
additional regional strategies.

3.2.2 Thetrend toward environmental quality standards

Global and regional strategies are both aimed at the regulation of SO, con-
centrations. Nevertheless, they have differing programme structures.
Global structures can do without ambient air oriented quality criteria and
corresponding air quality standards both from the standpoint of decision-
theory and that of administrative practice, since they are not selectively
oriented toward defined heavily polluted areas. Regional strategies, on the
other hand, are only fully capable of functioning in the realm of enforce-
ment practice if they include a programme of established quality criteria
and of air quality standards which are not to be exceeded. Air quality stan-
dards prescribe the highest allowable concentration of a particular pollut-
ant in yearly, daily, hourly or half-hourly mean averages. Often, short and
long term standards are established®. The practical demands on administra-
tive programmes in regional strategies have extensive consequences: since
there are heavily polluted areas in every highly industrialized country, re-
gional strategies are always necessary as a supplement to global strategies.
Thus additional orientation standards for air quality exist everywhere. Un-
der pressure from measurement data collected and publicized, as well as
from the recognition of the effects of pollution, global strategies are also
legitimated by, or forced to take into account, ambient air quality stan-
dards. This is important, for example, to the extent that different adminis-
trative officials are responsible for regional and global strategies: the Min-
istry of the Interior®, which is in many European states responsible for the
regulation of sulphur content of fuel, often finds itself in a situation, in

* Cf. the survey by Weidner/Knoepfel, 1979: 161.
> As in Belgium (Labour Ministry), Italy and in Switzerland.
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which it must base a regulation of sulphur content on air quality standards
which were established by the Environmental Ministry. Furthermore, the
necessity of air quality standards for the implementation of regional strate-
gies results in the fact that the air quality question becomes a political
theme from the standpoint of social, medical and risk policy considera-
tions. Global strategies are generally conditioned by the technical status
(more seldom: the latest advances) of abatement technologies (in Britain:
best practicable means). They also take economic justifiability into ac-
count. The costs of prevention can already be calculated at the point that
standards are established. The focal point of the policy process lies in the
setting of standards, which usually appears as a relatively closed “bureau-
cratic-industrial co-operation and negotiation process™. This bipolar inter-
action system is interrupted by the appearance of air quality standards: a
new factor, the costs of which are difficult to calculate, comes into play.
Medical experts and biologists are not interested in the particular produc-
tion conditions of air pollutants, but rather in their effects’. When levels
are regarded as unsatisfactorily high, emission reduction is often urged
without regard to the costs of prevention. The entry of such “pollution-
effects-researchers” (especially epidemiologists) into the system of stan-
dard setting which is occupied by bureaucrats, technologists and firms,
signals the inclusion of the affected parties into the standard setting proc-
ess which then becomes the subject of increased pressure toward politici-
zation (Knoepfel/Weidner, 1979: 167).

Harder bargaining processes must also reckon with air pollution control
policies operating on the basis of air quality standards after the phase of
standard setting. Wherever the establishment of air quality standards oc-
curs as a quasi contractual agreement between administration and influen-
tial emitter groups, difficulties in programme implementation will “only”
occur when smaller and medium-sized emitters cannot keep up with the
standards agreed by the “big” emitters. “Implementation deficiencies” can
reflect in such cases intramural and intergroup disagreements between par-
ties. Where the standpoint of affected parties is taken into account aside
from production considerations, and therefore room is provided for explicit
political decisions, resistance to enforcement reflects conflicts between
individual and collective goals which can hardly be anticipated in the
phase of standard setting. The results of such conflicts are considerably

¢ A good example for this is Belgium, which is the only European country operat-
ing with emission norms without providing for corresponding ambient air qual-
ity standards. Cf. the chapter on Belgium in Knoepfel/Weidner, 1980.

" Cf. Antweiler, 1978.
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influenced by constellations of interests and enforcement opportunities
within the various implementation fields.

The perception of the political importance of processes which have en-
vironmental quality standards as their object rises correspondingly among
emitters and affected parties. The demand for their further political legiti-
mation, for legal developments®, and the corresponding attempt by organi-
zations of affected parties to expand their activities beyond the implemen-
tation process back to the stage of standard setting shows this clearly. This
increasing political importance is also expressed in the growing signifi-
cance of enforcement practice: environmental quality standards provide the
central orientation standards for the formulation of licensing conditions,
abatement ordinances and for - sometimes quite radical - temporary inter-
ventions in the production process or in personal freedom in alarm situa-
tions. Furthermore, they are a basis for the identification of highly polluted
regions, and are finally used for the evaluation of the clean air activities of
officials. They can therefore considerably strengthen the bargaining posi-
tion of organizations of affected parties and officials in their debates with
emitters®.

Against this background, it is no wonder that only a few countries oper-
ate with explicit environmental quality standards®. Particularly France and
Great Britain rigorously oppose the inclusion of such standards in air pol-
lution control programmes. In official government statements, despite as-
surances to the contrary, there is a certain fear of showing one's colours in
the realm of environmental and health policy. As will be shown below,
France at least operates with environmental quality criteria.

3.3 Structures of actors and interests

Standard setting, understood as the totality of decisions which lead to envi-
ronmental quality standards, criteria or action-controlling equivalents, can
occur according to the type of programme in the actual policy formulation,
as well as in implementation processes. It can proceed either as a relatively
isolated process with its own communication network on one of the two

® Particularly in the Federal Republic of Germany; cf. Fall STEAG/Voerde in
DVBL1, 1978, p. 594ff, and VVolume 1 of the Zeitschrift fur Parlamentsfragen,
1979.

° Arguments on this point in Mayntz et al., 1978, and for the USA in Shiffman,
1973.

10 E g. the Federal Republic of Germany, Italy, the Netherlands and Switzerland.
Cf. the corresponding national sections in Knoepfel/Weidner, 1980.
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levels, or as a more or less specialized exchange process between pro-
gramme formulation and implementation. As a rule, in policy formulation
and implementation processes there are to some extent disparate actor
groups and action calculations to be found. The basis of this may be, for
example, purely objective (the need for other information), political
(higher chances for influence in one of the two areas), bias in the giving of
concessions or material (lack of resources). Mere ignorance can also play a
role (a lack of consciousness of the importance of various process stages).
The factual interdependence of both processes makes it necessary for em-
pirical studies to form a complete picture of actors and interests for the
total policy area. It is therefore necessary that the behaviour of “related”
actors be analysed throughout the entire policy process (Borghorst, 1979).
The bias in an analysis limited to the implementation process, for example,
consists of the danger of mistaking petty infighting (i.e. disputes on a
lower order of importance or “implementation wrangling™) for the proc-
esses whereby standards are established. Whoever wishes to have more
than peripheral influence upon the implementation process can seldom
avoid extending his activities to the phase of programme formulation.

In air pollution control policy, standard setting in the sense of institu-
tional establishment of environmental quality standards is a central ele-
ment of programming, and thus of the policy formulation process. If one
wishes to estimate the difficulties involved with implementation effects by
means of alterations of such programme elements, then it is not sufficient
simply to know the pattern according to which interests are taken into ac-
count with regard to effects of such standards, which is central to this
study. The pattern of accounting for interests in the process of its formula-
tion, which does not always amount to the same thing, must also be ana-
lysed.

Potential actors can be the beneficiaries or the victims of a situation
which was previously unregulated or “otherwise” regulated, previous or
new political-administrative actors, or other participants by virtue of their
own or their appointed “right”. A differentiation between interest and actor
groups is possible by means of an analysis model which divides a societal
system into three areas with regard to the principally differing functions
within the total system (Habermas, 1973: 15; Offe, 1973: 213):

¢ In the socio-cultural (legitimatory) system, we find the parties affected
by air pollution, whose interests at least consist of living under envi-
ronmental conditions which cause no injury to health. Measures aimed
toward this goal should have a high degree of generalizable power of
legitimation.
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¢ In the economic system, it is the emitters who are interested on the basis
of profit calculations at least in a certain degree of allowable air pollu-
tion. However, it is difficult to legitimize measures which publicly em-
body this goal; strategies will be adopted which reduce transparency
and which work against evaluation.

¢ In the politico-administrative system it is the clean air authorities who
are at least interested in the “management” of the two above named in-
terest spheres as well as other interest conflicts which can be traced
back to the same basic pattern, in order to make them “capable of coex-
istence” (Grottian, 1973: 20), so that no serious disturbances occur in
the total system or within the area for which it is responsible. The le-
gitimation effect is precarious because of the conflicts of interest, so
that here the utilization of strategies which hinder transparency must be
anticipated to some extent.

This method of analysis which attempts to depict the influences and
calculations of the actors against the background of structurally fixed so-
cial-power relationships, is oriented to a very abstract concept of interest,
which is as yet too amorphous in its depiction of interest groups for the
purpose of an empirical investigation. Even within the individual systems,
it is well known that there are conflicts of interest which have an exceed-
ingly high political effect. In order to cover the actual variety of these in-
terests within the three sub-systems in the framework of an empirical
study, the analysis grid must be fine enough (cf. in detail
Knoepfel/Weidner, 1978: 32ff). This is possible if the procedure is oriented
towards pollutants: which groups would have an over-riding interest,
brought about by their being specifically affected by sulphur dioxide, in
additional emissions or in their reduction? This is possible only through an
empirical analysis. Prior theoretical considerations have the purpose of
assuring that no relevant interest group is ignored, and that a realistic inter-
est preference ca