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| ‘Goi.ng Dutch in Environmental Policy

In many discussions on Environmental Policy the Dutch efforts since 1989 are mentioned as a laud-
able example for other governments. But after five years of hard work and three National Environ-
mental Policy Plans (nepp), the effectiveness of all these policy plans are still up for debate, most
of all in the Netherlands itself. Environmental policy is more than writing plans and as it turns
out the implementation of policies is more unruly than expected. OECD’s recent ‘Environmental
Performance Review’ of the Dutch policies even wondered if the Dutch planning and agreement
approach could backfire and prevent some real solutions.

The Netherlands, once called ‘the dirtiest coun-
try in the West’, have good reasons for a strong
environmental policy (EP). It is the most dense-
ly populated country in the world and live'in a
very vulnerable delta. At the same time the
Dutch have chosen to base their economy on ‘-
dirty’ activities: agriculture, chemical produc-
tion and transportation. Also, the Dutch are
known as a very ‘concerned nation’ as regards
their involvement in ‘societal’ issues like the
needs of the Third World, the poor, the environ-
ment, etc. So, there are several good reasons

the rise of the ‘greenhouse’- and ‘ozone’ de-
bates notably in the US in 1988/89).

Planning based on consensus and targets

One of the key changes in the planning process
of the Dutch environmental policy was the deci-
sion to abandon the sectoral approach entirely. It
was the ‘management minister’ Winsemius who
had developed the ‘twin track’ approach which
addresses sources and effects of environmental
damage. The next innovation of this planning
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So, when the first National Environmental Pol-
icy Plan (NEPP) was issued (see table 1), there
was considerable interest in this effort which
was enhanced by the fall of the centre-right gov-
ernment over a disagreement on a minor detail
in this plan (tax deduction for commuters). In
the Fall of 1989 a new government (centre-left)
entered the scene and immediately announced a
new NEPP (called NEPP-Plus) and claimed the
environment as a third corner-stone of govern-
ment policy (next to employment, economic
growth, and budget shortage). .

One should realise that all these Dutch politica

interests in the environment was in line with the
international development in the wake of the
Brundtland Commission and on the road to
UNCED. In 1990 when the NEPP plan ap-
peared, it was preceded by the ‘Green Summit’
of the world leading needs of government in
Paris. So, the Dutch may have had some earlier
structures for EP but they did so because on an
international wave of environmentalism (e. g.,

of the first National Environmental Survey
(NES) ‘Concern for Tomorrow’ the Dutch soci-
ety realised the need for drastic changes and po-
litical parties followed this trend.

The establishment of quality objectives and the

decision to attribute them to very recognisable ‘- .

themes’ was quite new and works out well with-
in the Dutch system. Former Minister Winsemi-
us implementation-approach of ‘internalising’
the policies was translated into the approach of

the target group, who had to be involved in both

the planning and the implementation of the nec-
essary actions. Also the planning period was
well-taken, mostly government policies stick to
four or five year plans (one election period).
Based on the sound scientific analysis of the
first NES most planning horizons chosen were
up to 2000 and 2010 with interim targets for
1994 (see table 2).

Interesting was also that the NEPP was devel-
oped in cooperation with three ‘polluting’ min-

istries which supposed a better entréenchment
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The National Environmental Policy Plan
(1989) and its supplement the NEPP Plus

ing sustainable development within one gener-
ation. It sets out policy lines to the year 2010
and involves more detailed strategies for the
planning period 1989-1993.

The Plan adopts an integrated, cross-media ap-
proach to environmental problems, rather than
the traditional sector approach (air, water,
soil). It is characterised by a management
approach to environmental problems involv-
ing:

— Establishing quality objectives for a range
of environmental issues (‘themes’) and over
200 measurable actions, quantified targets
and time frames;

— Identifying the ‘target groups’ (e. g., indus-
try, agriculture, consumers and government
itself) responsible for taking action to im-
prove environmental quality; !

Table 1: Netherlands — National Environmental Policy Plan (NEPP)

(1990) represent a national strategy for achiev- .

— Developing action plans in consultation
with target group members and tailoring in-
struments for implementation;

— Monitoring progress against targets and ad-
justing the planning process accordingly.

The NEPP was developed by the Ministry for
the Environment in cooperation with the Min-
istries of Transport, Public Works and Water
Management, the Ministry of Agriculture, Na-
ture Management and Fisheries, and the Min-
istry of Economic Affairs, who all endorsed
the published document. These ministries
have also produced their own sectoral plans
setting out environmental policy for transport,
agriculture and energy. The new Environmen-
tal Management Act (March 1993) includes a
legal requirement for national and provincial
level environmental policy plans to be pro-
duced every four years. The second NEPP,
covering the planning period to 1998, was
published in.December 1993. ‘

within the government system (but in practice
does give problems as we will see later). The
choice to bring out another plan in 1990 was a
purely political one -the Labour party did feel
the former environmental ministers had given
the first NEPP much of a liberal flavour (al-
though this party stepped out of the government
over the original draft NEPP). The decision was
already made in 1989 to have such a NEPP eve-
ry four years and also to have an evaluative Na-
tional Environmental Survey (NES) every two
years to monitor the EP results.

NEPP 2 appeared at the end of 1993 only
months after the third NES. It was announced
that no new targets would be called for, but the
emphasis would be on implementation of the
many policies of the earlier plans. The key to
better results would be ‘self-regulation within
frameworks’ meaning more emphasis on the tar-
get group approach. As it turned out, the Labour
minister had dropped his original resistance to
this approach and now even made it the main
strategy of the new plan. But in the recent years
several other aspects of the Dutch approach
have been discussed within the policy circles.

Special features
of Dutch Environmental Policy

Besides an original title (‘To Choose of to
Loose’) the first NEPP had a very original of
analysis as well (see table 3). Out of this analy-
sis several interesting concepts have been devel-
oped, like these:

® [ntegrated life-cycle management (ILM)
The concept originally mentioned in NEPP 1
was ‘closing substance cycles’, it is part of
source-oriented approach and especially targets
for saving raw materials. Since 1989 a host of

studies has been done in this field and the results
are encouraging.

The Dutch often use the words ‘Integrated Life-
Cycle Management’ (ILM). Integrated life-cy-
cle management was not exactly defined when
NEPP appeared. The purpose of the introduc-
tion of this concept was in part to stimulate the
analysis and management of the industrial, trade
and agricultural activities in a way that would
stimulate the adjustment between links in the
entire chain, thus reducing emissions, saving
scarce and using less energy on the basis of the
total system in addition to reduction of environ-
mental impacts on individual processes and
products.

Initially, ILM primarily seemed to have been in-
tended as a concept useful to communicate the
need to impose drastic changes in the economic
system. Which would account for the rather
vague and generalised descriptions used in the
policy papers. It was intended to stimulate peo-
ple to think about the economical system as
chains, flows of material, etc., that at the same
time represent flows with ecological impacts. In
this way, it should stimulate communication on
the environmental aspects between organisa-
tions occupying adjoining positions in the eco-
nomic transformation chains. ,

ILM has triggered much work in the Nether-
lands, both on the production processes and on
products and packaging. For many target groups
studies are being done on both Product Life Cy-
cles Analysis (LCAs) and on production pro-
cesses (see chemical industry, 1991)

® The concept of environmental space
In 1990 this concept was launched as a monitor
for the total amount of pollution, resources, land
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and forests that we cannot use globally without
impinging on the access of future generations to
the same amount. This concept has triggered
considerable debate in the policy circles in the
Netherlands and seems to have overtaken the
originally hectic discussions on ‘sustainable
development’. NEPP 2 has announced further
study on the operationability of this concept (-
which was originally developed to operational-
ise sustainable development!).

The Dutch debate on this new concept has been
considerably inspired by its embracement by the -
Friends of the Earth branch in the Netherlands.

- They developed an interesting ‘Action Plan Sus-

tainable Netherlands’ (also available in English:

- FoE, 1992). The basic approach of their plan is

to see the central question in NEPP: »how can a
rich country tackle its over-consumption in a
sustainable way« be replaced by the question
show will Dutch society look in the year 2010,
when the available environmental space has
been equally divided across the world and after
an efficiency revolution has happened, so that
the limited environmental space is used as fully
as possible?« :

The attraction of this concept is that it brings en-
vironmental debate beyond the dichotomy
between economy and ecology. Even FoE ac-
cepts (in this plan) a certain level of economic
growth, although it will be subject to limits as it
is aiming at more efficient use of fixed amounts
of energy and resources.

® Sustainability as a management challenge
Much has been said in the Dutch debate about
the need to move on from environmental policy
planning to environmental management and
even to a next step. Former minister Winsemius
has written a book on the new approach within
government to tackle the environment (Winse-
mius, 1992). But the challenge to industrial
management also is considerable (see Tuininga
and Groenewegen, 1993), as it is to policy mak-
ers at the lower levels in government.

One of the lesser debated instruments in NEPP
are environmental management systems for
firms. In 1990 a regulation was published that
calls for a ‘environmental management system’
to be operational in 10,000 Dutch companies by
1995. This really turned out to be a challenge to

“present management concepts as several other *-

management’ systems already existed, notably
on safety and quality. After a hesitant start most
industrial branches took up the challenge and
especially the powerful chemical industry took
the lead (under the internationally chosen name
of ‘responsible care systems’). But the ‘Green-
ing of Industry’ (as an international network of
researchers on the issue is called) has developed
many other aspects as well. In many manage-
ment courses environmental management is tak-
en on and especially the concepts of voluntary
agreements and the emphasis on the implemen-
tation of government policies calls for a new
breed of management techniques. As the Neth-
erlands has the highest ‘consultancy density’ in



Europe, there is a considerable amount of liter-
ature on the new management approaches de-
veloped for this field.

e International dimension

Environmental policies all over the world and
especially in the Netherlands are heavily influ-
enced by UNCED 1992. The Dutch government
lobbied for a strong Declaration of Rio and
played a significant role in the making of Agen-
da 21. But especially since then, the internation-
al aspect foresees more emphasis on the Europe-
an dimension of national policies, partly due to
the Eastern European environmental challenge
and partly due to the EU developments.

One of the key discussions on the subject of the
Treaty of Maastricht (1992) has been the ‘sub-
sidiary principle’, i.e. , how much (environmen-
tal) policy can we still influence at the national
level once the European Union has been estab-
lished. The fear of having to accept lower stan-
dards, less stringent regulations, etc. , dominat-

_ed the ‘Maastricht’ debate in the Netherlands for

several years. The Fifth Environmental Action
Programme did not make these fears disappear,
even though the Maastricht Treaty accepted the
concept of sustainability. :

Much of the Dutch discussion in recent years
was dominated by the plans to introduce an en-
ergy tax in the Netherlands. Although most po-
litical parties agreed in the need of such an in-
strument, the main issue was: can the Nether-
lands have such a tax without other European
and OECD countries following this course?

In every way the Netherlands have an open
economy, not only does 80 % of our GNP de-
pend on export, also 60 % of our air pollution is
imported and trade is our main economic activ-
ity. So, the Dutch may have farfetched ideas
about their own environmental policy needs, but

“ increasingly they have to recognise the limits of

the European commitments.

A new opportunity might be discovered for pol-
icy actions in the directions of Central and East-
ern Europe. It is quite clear that environmental
investments are on a European scale far more ef-
fective in those areas than in the Netherlands.
Already the Dutch Electricity Generating
Board is compensating the CO, effect of a new
coal-fixed power station by planting a forest in
Poland!

® Environmental efficiency 3

An interesting debate has started on the meas-
urement of the success of the many policy ac-
tions that started after NEPP in 1989. There is a
discussion at different levels going on this as-
pect. :

First, the bi-annual National Environmental Re-
view measures if targets promised, are made or
in what direction the policies are working in
view of targets ahead (2000, 2010). Several of
these evaluative remarks on the targets for the

theme (see table 2) have inspired the NEPP-2

preparations.
Secondly, there is a discussion on the efficiency
of certain implementation measures at the local
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Table 2: Targets by theme in NEPP(Source: Adapted from NEPP, NEPP+)

THEME

OVERALL TARGET

EXAMPLES OF THE CHANGE
NEEDED

Climate change
(incl. ozone layer

stabilisation of CO2 emissions at 1989
levels by 1994-5 (182m tonnes pa);

cut coal burning in power stations and
discourage coal use in industry;

depletion) :
absolute reductions of 3-5% CO2  seek global forestry balance;
emissions to 173-177m Tonnes pa by ; :
2000; establish joint programme with industry;
reduce world-wide emissions of ozone :
depleting substances to zero by 2000;
NL by 1996
Acidification reduce emissions of acidivifying more FGD and NOx abatement in ‘power
substances by 70-80% by the year 2000 sector
promote industrial cogeneration
Eutrophication 70-90% reduction in emissions of programme for large scale manure
(fertilisers) eutrophying substances by 2000 processing
Diffusion reduce emissions of certain risky - determine standards for priority

substances by 50-70% by the year 2000

substances

Waste disposal

reduce risks from waste disposed to
acceptable or, where possible, negligible
level

screening of instruments such as labelling
and deposit return systems -

Disturbance

noise problem held to 1985 level;
maximum individual risk of 10°° pa per
installation

development of enforcement policy for
Noise Nuisance Act

Dehydration (depletion
of water resources)

no (-25% cf. Parliamentary notion)
additional dehydration areas in 2000 and
water consumption in balance with
carrying capacity

develop instruments for implementation;
continue research

Table 3: NEPP basic approach

(Source:

Second Chamber,
session 1988-89,
21137, nos 1-2)

Explanation:

GLOBAL

SOURCES »

» » » EFFECTS

1. Effects occur at an increasingly higherlevel 5. Feedback through:
— values to be protected

of scale;

2. Sources are to be found all ox\ler the world;

— (possible) negative effects

— unacceptable risks
3. The effects lead to a decline in the - environmental quality standards
environment’s carrying capacity forhuman - emission ceilings

activities;

4. Roll-off mechanism through:

— opening cycles

— mneglecting quality;

— distribution over sources;

6. Feedback through:

— closing cycles
— increasing energy consumption — energy conversation
; — quality improvement.
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level. Environmental economists have devel-
oped a new approach to correlate the amount of
costs and the effect of an action on the percent-
age of the national environmental load per
theme. In other debates the cost effectiveness of
several proposed alternative actions are meas-
ured: can we better spend our SO, money here
in the Netherlands or in Poland? Or more realis-
tically: what s the CO, effect of one housing in-
sulation guilder compared to a small eco-tax?
The last debate in this field is on the ‘pollution
prevention pays’ ideas which also have trig-
gered many discussions in the Dutch industrial
circles. Again, Winsemius, now as a McKinsey
director, has been one of the key participants in
this debate. He has been instrumental in
McKinsey’s survey on ‘The Corporate Re-
sponse to the Environmental Challenge’ (1991).
The environmental challenge can lead to great-
er long term continuity and even middle term ef-
ficiency is the message of this report to the in-
dustrial executives.

And one of the examples of this sort of industri-
al foresight may be the Dutch chemical in-
- dustry’s policy agreement (Covenant) with the
government to reduce its energy consumption
by 20 % in a 10-years period.

Target groups and voluntary agreements

The most remarkable innovation in Dutch EP is
the target group approach and especially the re-
sulting rise of voluntary agreements between
such a target group and government. Target
groups established by NEPP include: agricul-
ture, traffic and transport, industry and refiner-
ies, gas and electricity supply, constructions,
consumers and retail trade, research and educa-
tion. For each target group the NEPP sets out
environmental objectives, targets for the year
2000 and/or interim stages and actions expected
from the group. In table 4, a summary is given
for the target group agriculture which is a con-
siderable polluting sector because of the surplus
of'manure in the Netherlands.

In search for new instruments to negotiate with
target groups the first NEPP (1989) already sug-

gested Voluntary Agreements (often called °

‘Covenants’). Although originally the incoming
minister responsible for the NEPP-Plus (1991)
did not favour this approach he was converted
quite soon. Since then, more than 100 such
agreements were signed (see table 5).
Basically, there are two types of agreements in-
volved: the covenant, agreed by the government
and a group of companies or the industry, €. g.,
packaging industry, basic metal industry or oil
transport by barges on the Rhine. Then, there is
also the contract between the polluting compa-
ny or industry and the injured party. In the case
of Rhine pollution, the Municipality of Rotter-
dam has made its fifth environmental contract.
Both contract forms give rise by novel legal
questions: enforcement, sanctions, third-party
liability, the relation to public statutory law, li-
cences, etc.

Table 4: Summary of objectives and actions for agriculture target group in the Netherlands

(Source; NEPP, 1989) .

OBJECTIVE

PROPOSED SOLUTION

ACTION OR INSTRUMENT

No more nitrogen and phosphorus
will be used than can safely be
absorbed by crops

T
farmers;

Mineral balance accounting by

Reduce quantities of surplus manure

Regulation to phase m reductions
Pilot farms and demonstration
projects;

Introduction of manure quality
certificates to promote acceptance
in arable farming;

Create conditions for many more
manure processing installations; -
Subsidies for covering manure
storage basins

50% reduction in use of pesticides
by year 2000

Reduce and substitute pesticide use

Regulation to phase in reductions
Development of integrated crop
protection systems

Contribute to climate change
objectives

Raise energy effiziency of
horticulture under glass

Pilot projects and demonstration
farms; 4
Public information campaings;
Incentives to encourage farmers to
device own solution

70% reduction on 1980 levels in
emissions of ammonia

Reduce surplus manure
Treatment of manure

Regulation to phase in reductions
Research into substances reducing
emissions when added manure

This instrument is based on the belief that regu-
lation alone is not likely to succeed in motivat-
ing ‘polluters’ beyond mere compliance with
the law. Also the financial instruments (like eco
taxes) have met great resistance from both in-
dustry and even trade unions, so a less contested
and motivation policy instrument was looked
for. Especially the dynamic environment and the
rapidly changing understanding of environmen-
tal problems, especially within target groups
themselves, have led to the success of this
‘internalising’ policy-instrument. Table 6 out-
lines the general approach to the voluntary
agreement. ‘

The Packaging agreement (covenant) was
signed between the Dutch ministry of Housing,
Physical Planning and Environment and repre-
sentatives of the packaging industry in 1991 and

is an example of a voluntary agreement which

commits the industry to reduce packaging pro-
duction, meet recycling and reuse targets and to
eliminate the land filling of packaging waste by
the year 2000.

As an important tool to reach these goals, the in-
dustry accepted to perform life-cycle analysis
(LCA) studies on the one of the most common
packaged consumer product lines. The aim of
these LCA’s was to find out if returnable pack-
aging was environmentally attractive (within
commercial boundaries) over disposable pack-
aging. The results of this expensive project of 10
sector studies has been published - several
months ago.

Covenants: some second thoughts

Voluntary agreements are a relatively new poli-
cy instrument involving a commitment by a tar-
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get group to a certain policy measures and target
achievements. These agreements are called
‘covenants’ in the Dutch policy and have recent-
ly found some more application outside the
Netherlands. (van Dunné, 1993)

The recent OECD review of the Dutch Environ-
mental Policy suggested some hesitations
about the success of this policy instrument. Al-
though the typical Dutch consensus philosophy
is seen positively, the reviewers fear the result-
ing agreements enhance’a conservative stand to-
wards the drastic change that is needed. Espe-
cially the lack of real progress in the sectors ag-
riculture and transportation is mentioned as an
example of this trend.

At the same time the Dutch employers’ organ-
isations have published a positive report on the

Tablé 5: Schedule of covenants
concluded with industry
(Source: European Environment, 1994, 4 (4))

Industry sector Date of Covenant

Printing and packaging printers 1999
Base metals 1993
Chemicals 1993
Dairy 1994
Metal products and electronics 1994
Textiles 1994
Abattoirs/meat industry 1994
Paper and paper products 1994
Leather 1995
Rubber and plastic products 1995
Bricks and tiles 1995
Concrete and cement products 1995
Other mineral products 1995




(

first 5 years of experience with the Covenants.
They distinguish three groups of agreements:
emissions-oriented- (related to target groups),
energy-saving- and product -’covenants’. They
admit that these agreements do have some dis-
advantages (particularly legal), but they obvi-
ously very much applaud the ‘internalising’-as-
pect (see earlier paragraph). One of the most dif-
ficult issues is the way a industry branch can
oblige all members to concur with the agree-
ment; often there are some dissenting compa-
nies that try to take adyantage of loopholes in
environmental agreements.
Also there is already much existing policy
which has lead to existing permits; this could
lead to a tension with hew policy emphasising
agreements. The Dutch rule making doesn’t bal-
ance this yet enough, according to the
Employers’ organisations who prefer a Danish
approach where new agreement dominate the
. former permits.
From the point of view of environmental groups
there is no clear standpoint on ‘covenants’: they
~ emphasize the lack of legal security in the re-
sulting implementation plans. But also, increas-
ingly their experts are mvolved in the target
group discussions.
One has to conclude that the typical Dutch con-
sensus-philosophy to decisionmaking really will
be tested by this policy innovation. And the real
test will be in the coming years as targets for
many agreements have to be met. The real proof
‘of the policy-’pudding’ is in the eating (= imple-
mentation and meeting targets).

How does Dutch society
respond to NEPP?

In the wake of the euphoric year 1989 it seemed
as the Dutch definitely had turned green. The
second wave of environmentalism had swept the
Royal palace, the new government and even was
invading boardrooms and schools. It did result
in an impressive arsenal of policy plans, State of
Environmental reports, many new members to
environmental groups, etc.

Four years of work of the one thousand cml ser-
vants of the environment ministry did bring into
discussion hundreds of action plans at all levels
of society. At the surface, it seems as the envi-
ronmental interests have lost momentum. The
1994 election issues were jobs, safety and immi-
grant problems. Just before the election (May
1994) the NEPP-2 was debated in parliament
with the outgoing minister. It was obvious that
the far-reaching programme of NEPP-plus
showed mixed results: several themes were on

target (especially waste), but for many others the.

policy efforts had to be increased to reach the

ambitious targets for 2000. But there were some

* disappointing results too, mentioned by most

members of parliament:

— There was little progress on the road to a true
sustainable production and consumption (en-
vironmental labelling, ‘green design’, etc.,

less mobility);
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(Source: ERL, 1991)

Approach Action

Tablé 6: Voluntary Agreements as a policy instruments in the Netherlands

Policy context

Identify harmful substances e.g. cadmium or chlorine or product e.g. pack-
aging and negotiate with industry on the elimination or amelioration of the
substance/product at every stage of the production cycle:

Institutional mechanism

formalised in 1979.

Since the beginning of the 1970s, the government, scientists and industry
have worked together in the Committee for Environment and Industry,

Establishing the basis of a voluntary agreement takes long and detailed
negotiation; a total of some two years for the Packaging Covenant.

Concept of
Voluntary Agreements
targets are not met.

long term objectives.

Long terms objectives realisable through interim stage targets, which govern-
ment will help industry to achieve. Legislation is the recognised option if

-Pilot projects and technologies may be subsidised (up to 60 % and 35 %
respectively) but resulting production processes, if successful; must then
be made available to other industries in the sector so they too can meet the

Examples of success
Covenant.

Collaborative development of a cadmium free phosphate fertiliser Packaging

Potential for voluntary agreements to grow in influence and lmportance
in European implementation strategies.

— The CO, targets were not met at all and no
improvement was insight (also due to low en-
ergy prices);

— Commercial transportation and air transport
were growing far too fast; policies turned out
to be inadequate.

— Still very little results were made in the agri-
cultural sector.

— One of the most successful aspects of Policy
Planning in the wake of NEPP has been the
energy conservation planning, notably in the
electricity field and the covenant with the
chemical industry.

The parliament is in general reasonable satisfied
with the general message of NEPP 2: no new
targets and intensifying the implementation.
There was little new policy announced and hard-
ly any new target in this new NEPP and this con-
curred with the ongoing processes at all levels of
implementation. The plan admitted there still is
a lack of integration of the existing implementa-
tion plans, both at the national and the regional
level. A special government commission had
earlier last year noted the resistance of the
‘polluting” ministries in internalising the envi-
ronment in their policy. Notable exceptions
were agriculture, water and energy. Especially
the ministers for traffic and industry/ technolo-
gy were heavily criticised. But many policy-
watchers also were amazed by the emphasis of
the present environmental minister: many inter-
esting activities at management levels, but los-
ing out at the large political decisions at cabinet
level. E.g., ‘
ered environment as the third ‘corner-stone’ of
policy, had decided to make huge investments in
infrastructural plans like expanding Rotterdam
Harbour, Amsterdam Airport, gas drilling in the
vulnerable Waddensea and refused to imple-
ment on energy tax and stimulate public trans-
portation. Especially the environmental move-
ment is disappointed by the results as many am-

the same government that consid- «

bition targets that were set seemed to fade away
under the pressure of the economic recession.
And industrial views were quite mixed, at the
one side the many voluntary agreements did
bring considerable results, but also many other
sectors felt embarrassed by the burden of elab-
orate government action plans in their sector.

After five years of environmental planning at the
national level, the burden now lies on the re-
gions and the municipalities (including the po-
lice) to implement those actions and to enforce-
ment of the already existing complex set of

‘tules. Although a far more integrated set of in-

struments is available (e. g., a new environmen-
tal management act), the daily operation of this
new policy field does hrmg along considerable
problems.

Conclusion

The success of an environmental strategy or
plan is not judged by the good intentions or the
elaborateness of the planning process. The-suc-
cess is ultimately judged by its implementation
and the outcomes targeted. The Dutch govern-
ment has undertaken a Hercules task when they
decided »that they wanted a sustainable country
within one generation.« (Policy statement in
1989). It was a bold step when the environmen-
tal minister then decided to start with integrated
forecasting study to provide the decision makers
with a sound scientific basis for debating and es-

~ tablishing quantified env1r0nmental objectives

for this ultimate goal.

Then the report concluded that the existing envi-
ronmental policies would only reduce by ap-
proximately 30 % by the year 2010. But overall

~ emission reductions of between 70 and 90 %

would be required to reach the sustainability as
defined. We now have seen five years of the 20-
year planning period pass and on widespread
planning process has been set up, all across lev-
els and sectors in the country. It has resulted in a
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considerable momentum and has drawn much
attention, also from abroad.

The Dutch EP now has run into the most diffi-
cult phase -implementation. The Dutch have
found out that environmental policy is above all
a management challenge. Some interesting ap-
proaches have been developed -notable on.in-
centive framework called voluntary agreements

Literature

e, Association of Chemical Industry, Integrated

Substance Chain Management, Leidschen-
dam 1991 '

o FErl, Environmental Research Limited — Con-
sultant to the Ministry of Housing, Physical
Planning en Environment, 1991

® McKinsey & CO, The Corporate Response to
the Environmental Challenge, Amsterdam,
1992

with target groups. The real lesson of the Dutch
experience may be that solving environmental
problems is not longer a government-dominated
task. The bill should be taken up by both the
regulators and the polluters, producers and con-
sumers alike. In many ways EP becomes part of
a Dutch treat.

Eric-Jan Tuininga, Amsterdam

® Ministry for the Environment, National Envi-
ronmental Survey Concern for Tomorrow,
1988 )

e — National Environmental Policy Plan To
Choose or to Loose, 1989

e — National Environmental Policy Plan Plus,
1990

e — National Environmental Policy Plan 2, ‘The
Environment: Today’s Touchstone’, 1993
All four in English version at the Ministry of
Housing, Physical Planning and Environ-

Uber Mittel und Ziele der Umweltpolitik

- Zehn Thesen wider den okologischen Instrumentalismus

Zugegeben: Wer umweltpolitische Ziele ver-
folgt, muf tiber Instrumente nachdenken. Und
jedes Instrument hat seine Vor- und Nachteile.
Richtig ist auch, dafl umweltpolitische Instru-
mente wie Umweltabgaben, Information und
Kommunikation stirker genutzt werden sollten
als dies bisher geschieht. Aber jenseits dieser
einfachen Erkenntnis ist manches problema-
tisch. Fiir die Erkldrung der bisherigen Erfolgs-
bilanz der Umweltpolitik hat die Instrumenten-
frage eine eher geringe Bedeutung (M. Jinicke,
H. Weidner [Eds. |: Successful Environmental
Policy, Edition Sigma, Berlin 1995). Allenfalls
lieBe sich sagen: staatliche Auflagenpolitik ist
an den erzielten Verbesserungen in hohem
MaBe beteiligt. Aber das betrifft im wesentli-
chen additiv-entsorgende Verbesserungen.

These 1

~ Die extensive Instrumentendebatte darf die zen-
trale Bedeutung von Zielbildungsprozessen
nicht vernebeln. Warum basteln wir immer neue

- Vehikel, ohne zu sagen, wohin und wo ldng sie
fahren sollen? Di¢ Verselbstandigung der Mittel
gegeniiber den Zwecken ist zwar industriege-
sellschaftlich typisch, und die Losungen suchen
sich gern die passenden Pobleme. Aber Um-
weltwissenschaftler miissen dieses Muster
nicht repetieren. Wire die Rede von den Zielen,

" so wiire die Debatte ungleich schwieriger. Wir
haben bisher weder Konsens iiber zentrale Indi-
katoren der Umweltpolitik (als operationale
Konkretisierung von Zielvorstellungen). Noch
haben wir Klarheit dariiber, wo mit den Instru-
menten angesetzt werden soll: bei den Immis-
sionen, den Emissionen, den Abfillen, den Ge-

fahrstoffen, den Stoffmengen? Aber wir wissen :

genau, daf} z. B. Zertifikate her miissen!

These 2

Instrumente miissen als Teil von Strategien be-
griffen werden. Darunter ist eine Zweck-Mittel-
Kombination planmé@Bigen Handelns zu verste-
hen, die als flexibles Langzeitkonzept Lernpro-
zesse initiiert und fiir deren Wirkungen offen ist.
Strategie ist auch notig, um die positionale
Schwiche umweltpolitischer Akteure zu kom-
pensieren. Dagegen muf heute kaum noch be-
tont werden, da3 Instrumente sinnvoll nur als
Instrumentenmix diskutiert werden konnen (nur
wenige Fille erfolgreicher Umweltpolitik wur-
den mit einem einzigen Instrument erzielt).

These 3

Die Instrumentendebatte 148t leicht vergessen,
daB unsere bisherigen Defizite im Umwelt-
schutz kaum damit erklért werden konnen, daBl
Staatenlenker die falschen Hebel betitigt haben.
Wenn wir uns etwas mehr mit den Restriktionen
von Umweltpolitik befassen, wird das schnell
deutlich. Es ist aber zugegebenermalien elegan-
ter, liber Instrumente als iiber so banale Themen
wie die Macht der Mineraldlkonzerne (in ihrem
Biindnis mit der Autoindustrie) zu sprechen.

These 4

Fragwiirdig ist das in der Instrumentendebatte
vorherrschende mechanistische (top down)
Staatsverstandnis nach dem Muster: staatliche
Akteure erkennen Probleme, definieren Ziele,
wihlen Instrumente und hoffen auf Wirkungen.
Wir wissen inzwischen, dafl das politisch-
administrative System seine Wirkungen in aller
Regel anders, in komplizierten, hochdyna-
mischen Interaktionsprozessen realisiert, die
Sabatier mit dem Begriff des »policy learning«
umschreibt. Es empfehlen sich daher zwei Er-
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folgskriterien fiir staatliches Handeln: Dem Kri-
terium der unmittelbaren Zielerreichung im Sin-
ne des mechanistischen Staatsverstindnisses
steht das des erfolgreichen Einstiegs in einen
Lernprozef gegeniiber, dessen sehr viel spitere
Wirkungen kaum prognostizierbar sind. Vor al-

lem internationale Umweltregime sind durch

diese Interaktionsdynamik gekennzeichnet, so
im Falle des FCKW, im Falle der groBraumigen
Luftverschmutzung oder des Sonderabfallex-
ports. Hier stehen wiederum Zielbildungspro-
zesse im Vordergrund. :

These 5

Nun zu den Hobby-Instrumenten dezidierter
Marktwirtschaftler: Marktkonforme Umwelt-
abgaben sind in Wirtschaftskreisen so markant
propagiert worden, daB sich Umweltschiitzer - -
zur Neo-Klassik iiberreden lieBen —der Umwelt
zuliebe. Tatséchlich scheitern marktwirtschaft-
liche Instrumente immer wieder an der realen
Marktwirtschaft. Wir erleben das gerade in
Deutschland. Es geht bei Umweltabgaben eben
auch um schwierige Verteilungsfragen. Und of-
fenbar lassen sich auch Unternehmen lieber
vom Staat sagen, was zu tun ist — vermutlich,
weil das betriebsinterne Entscheidungsproble- -
me verringert. Es sind ausgerechnet die durch
ihren Staatsinterventionismus bekannten skan-
dinavischen Lander, die die — ja notwendigen —
Umweltabgaben in groBerem Umfang, auch im
Energiesektor, eingefiihrt haben.

These 6

Der umweltpolitische Instrumentalismus neigt —
oft paradox — implizit zum Etatzentrismus. Die
wachsende Bedeutung der Zivilgesellschaft und
der Marktteilnehmer wird dabei leicht iiberse-
hen. Da diese Handlungstriger zunehmend
Drucksituationen zu erzeugen vermogen, die
staatlichen Interventionen gleichkommen oder
auch staatliche Reaktionen erzwingen, ergibt
sich so leicht ein falsches Bild der EinfluBfak-
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