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Introduction: The global
environment at the dawn
of a new millennium

Pamela S. Chasek1

After much anticipation and many clicheÂ s about the ``dawn of a new
millennium,'' the twenty-®rst century is here. But after the celebrations
are over and the anticipation is but a mere memory, what kind of world
will we be living in? The earth's physical and biological systems are facing
an unprecedented strain. The human population reached 6 billion in 1999
and is still growing. The major components of the biosphere, including
the atmosphere, the oceans, soil cover, the climate system, and the range
of animal and plant species, have all been altered by the intensity of
human exploitation of the earth's resources in the twentieth century. The
by-products of economic growth ± the burning of fossil fuels; the release
of ozone-destroying chemicals; emissions of sulphur and nitrogen oxides;
the production of toxic chemicals and other wastes and their introduction
into the air, water, and soil; and the elimination of forest cover, among
others ± cause cumulative stresses on the physical environment that
threaten human health and economic well-being.

At the same time, we are in a period of transition between two cen-
turies. We are leaving a century shaped largely by world wars and ensu-
ing cold wars and entering a new one shaped principally by ecological
limits, redistributive politics, and the global reach of technology. While
the future is certainly not going to be devoid of military threats, which
may be compounded by the spread of biological, chemical, and nuclear
weapons, it may be the con¯ict with the natural environment that will
erupt on a world-war scale. And, as in the case of military con¯ict, it is
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international cooperation that offers the best hope for bringing about a
sustainable world peace (Hempel 1996).

International cooperation and the environment in the
twentieth century

Environmental problems do not respect national boundaries. Trans-
boundary air pollution, the degradation of shared rivers, and the pollu-
tion of oceans and seas are just a few examples of how one nation's or
one factory's pollutants can have wide-ranging effects downstream or
downwind. In fact, the international dimensions of certain environmental
problems may even be worse than those at the site of the initial emis-
sions. Population growth, in combination with resulting urbanization and
industrialization, has served only to increase the amount and frequency
of major international environmental problems. The cumulative impact
that human beings have had on the earth, together with an increased
understanding of ecological processes, means that the environment can-
not be viewed as a relatively stable background factor. Rather, the inter-
action between economic development and the complex, often fragile eco-
systems on which that development depends has become an international
political and economic issue (Hurrell and Kingsbury 1992).

The nature of transboundary environmental problems has changed
over the years. First, the number and scope of transboundary environ-
mental problems has increased. Second, a new category of global envi-
ronmental issues has emerged. These environmental problems, including
climate change, depletion of the ozone layer, biodiversity loss, and over-
®shing of the high seas, are global in the sense that they affect everyone
and can only be effectively managed on the basis of cooperation between
most, if not all, countries in the world. Third, the increasing scale of many
regional or local environmental problems, such as urban degradation,
deforestation, deserti®cation, salinization, denudation, or water or fuel-
wood scarcity, now have broader international repercussions. These
problems can undermine the economic base and social fabric of weak and
poor states, generate or exacerbate intra- or inter-state tensions and
con¯icts, and stimulate increased ¯ows of refugees. As a result, environ-
mental degradation in diverse parts of the developing or even the indus-
trialized world can affect the political and security interests of countries
thousands of miles away (Hurrell and Kingsbury 1992).

Over the last quarter of a century, the UN system has become the focal
point for addressing global environmental issues at the international level.
This is quite a development, particularly since the UN Charter makes no
speci®c mention of environmental protection, preventing pollution, or
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conserving resources. Whereas in 1945 environmental awareness was low,
the situation changed dramatically by 1972 when the concerns of private
citizens and emerging environmental organizations led certain states to
place environmental issues on their political agendas. Two events of par-
ticular importance occurred in the 1960s that sparked the industrialized
world's awareness of the need for environmental concern. First, the pub-
lication of Rachel Carson's Silent Spring brought to light the devastating
impact of DDT on bird populations and the deleterious effect of indus-
trial chemicals on the earth's natural resources. Not long thereafter, in
1967, an oil tanker, the Torrey Canyon, spilled most of its cargo in the
English Channel, killing hundreds of sea birds and polluting the British
coast.

It was at this time that the industrialized countries identi®ed the need
for multilateral action. Even though the international community had
already adopted a number of multilateral environmental treaties, there
was no framework within the United Nations for comprehensive con-
sideration of the problems of the human environment. Thus, in 1968,
Sweden called for a UN environmental conference to encourage ``inten-
si®ed action at national and international levels to limit, and where pos-
sible eliminate, the impairment of the human environment'' (UN Resolu-
tion 1346 (XLV), 30 July 1968). The General Assembly approved this
proposal in 1969 and decided that the conference would take place in
1972 in Stockholm.

The UN Conference on the Human Environment began a process that
resulted in the ``piecemeal construction'' of a number of international
environmental institutions, the steady expansion of the environmental
agenda, and increasing acceptance by states of international monitoring
of environmental standards (Mingst and Karns 1995, 127). After more
than two years of preparation, representatives from 113 states gathered in
Stockholm from 5 to 16 June 1972. By the conclusion of the conference
delegates had established a UN environment framework consisting of
four major elements: an action plan; an environment fund to be estab-
lished by voluntary contributions from states; a new UN mechanism (the
UN Environment Programme ± UNEP) for administering and directing
the framework; and a declaration of 26 principles on the human envi-
ronment. Not only did the Stockholm Conference legitimize environ-
mental policy as an issue of international concern, but environmental
issues received a place on many national agendas. Many governments
created environment ministries and adopted environmental legislation
for the ®rst time.

Nevertheless, despite some progress, until the 1980s global environ-
mental problems were still regarded by many states as minor issues that
were marginal to their national interests and to international politics.
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However, as a result of the rise of environmental movements in the
industrialized countries and the appearance of well-publicized global en-
vironmental threats that could seriously affect the welfare of all human-
kind, global environmental issues began to assume a new status in world
politics. Environmental issues were no longer viewed as merely scienti®c
and technical problems, but as intertwined with central issues in world
politics: the international system of resource production and use, the lib-
eralization of world trade, North-South relations, and international con-
¯ict and internal social and political stability (Porter and Brown 1996).

The ``new status'' of global environmental issues was re¯ected in the
fact that the ®rst global summit meeting in world history was the 1992 UN
Conference on Environment and Development (UNCED), held in Rio
de Janeiro, Brazil. The conference ± held 20 years after the Stockholm
Conference ± was convened to ``elaborate strategies and measures to halt
and reverse the effects of environmental degradation in the context of
increased national and international efforts to promote sustainable and
environmentally sound development in all countries'' (General Assembly
Resolution 44/228). At the top of the so-called Earth Summit's agenda
was the adoption of ®ve items: a ``Rio Declaration'' setting forth 27 prin-
ciples for sustainable development; a 700-page non-binding action plan,
known as ``Agenda 21''; a global treaty on climate change; another global
treaty on biodiversity; and a set of non-legally binding principles for sus-
tainable forest management.

During the course of four preparatory committee (PrepCom) meetings
between August 1990 and April 1992 and the conference itself, delegates
from more than 150 countries negotiated the contents of Agenda 21, the
Rio Declaration and the Forest Principles.2 Agenda 21 was intended to
stimulate cooperation on more than 120 separate initiatives for environ-
mental and economic improvement, each commencing by the turn of the
century. Having devoted 40 chapters to issues ranging from air pollution
to waste management and the creation of a UN Commission on Sustain-
able Development, Agenda 21 represented ``the most comprehensive
framework ever devised by governments for global environmental policy
making'' (Hempel 1996, 31). Delegates also examined the underlying
patterns of development that cause stress to the environment ± poverty in
developing countries, levels of economic growth, unsustainable patterns
of consumption, demographic pressures, and the impact of the interna-
tional economy, particularly trade and investment. This marked the ®rst
time that an intergovernmental conference addressed these crucial eco-
nomic and social development issues in conjunction with the natural
environment.

The Earth Summit, like the 1972 Stockholm Conference, provided an
international framework for action that far exceeded in scope and ambi-
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tion all prior initiatives in environmental governance. It also attempted to
provide a mobilizing vision and motivational ethic that would persuade
millions of individuals to take more responsibility for their environmental
misdeeds and to welcome, or at least tolerate, added regulation in the
interests of environmental protection. To the extent that any mobilizing
vision and ethical framework was established, it was embodied in the
principle of ``sustainable development.'' De®ned as development that
``meets the needs of the present without compromising the ability of
future generations to meet their own needs'' (WCED 1987, 8), sustain-
able development was the major theme of the conference, representing a
politically expedient compromise between the forces of economic growth
and those of environmental protection (Hempel 1996, 39).

Despite the lofty goals and the supposed inauguration of a ``new era of
international ecological responsibility'' (Hempel 1996, 42), the Earth
Summit and the subsequent implementation of the Rio agreements have
not lived up to expectations. The mobilization of ®nancial resources for
the implementation of Agenda 21 has not materialized, the UN Com-
mission on Sustainable Development has not become a proactive forum
for promotion and implementation of Agenda 21, deforestation and bio-
diversity loss continue at an alarming rate, and environmental health
issues, including a lack of clean drinking water, still affect millions of
people throughout the world.

Think globally, act locally

While cooperation among nation-states has proven to be necessary to
address many transboundary environmental issues, virtually all policies
must be implemented at the national or local level. There are no inter-
national governments, laws, or courts that can enforce binding decisions
on sovereign nations (with the partial exception of the European Union).
But equally important, actions taken by individual states or actors within
states can have major international implications, such as activities that
cause transboundary pollution. The growing interaction between national
and international actors and levels of governance is an increasingly im-
portant aspect of international environmental policy (Vig 1999).

Lamont Hempel (1996, 5±11) argues that global environmental gover-
nance is needed to shape the environmental future of the planet and the
quality of life that it makes possible. Global governance, according to
Hempel (1996, 5), refers to the ``people, political institutions, regimes and
nongovernmental organizations at all levels of public and private policy
making that are collectively responsible for managing world affairs.'' En-
vironmental concerns, he continues, are ``the latest in a series of threats
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to international security and development that have called attention to
the political need for laws and institutions that operate beyond the zones
of sovereignty.'' In order to achieve effective environmental governance,
both the global and the local ends of the political spectrum must be
strengthened. International institutions and organizations that have been
established to address environmental concerns will need to be strength-
ened and will need to cooperate more with one another. National gov-
ernments will need to recognize the importance of the natural environ-
ment and take the necessary measures to implement economically sound
and environmentally sustainable development. Local communities must
be educated to adopt sustainable lifestyles and empowered so that they
can engage in dialogue with and, perhaps, in¯uence national governments
and international environmental initiatives. Furthermore, parliaments,
popular assemblies, non-governmental organizations, business and in-
dustry, and professional associations also have a crucial role to play in
global environmental governance.

At the international level, the United Nations is perhaps best placed to
advise governments on policy-making and assess the state of the global
environment, and to initiate the development of new treaties, policies,
and institutions. As societies become ever more interdependent, individ-
ual nation-states ®nd it increasingly dif®cult to deal with international or
transnational problems. The United Nations, as the only truly global
organization, stands a better chance.

The United Nations is also an arena where various national, sub-
national, and global actors manoeuvre ± in other words, where the ``local''
can interact with the ``global.'' While the United Nations is often seen as
an arena for states to cooperate, in reality there are numerous non-state
actors that also participate in UN politics, including non-governmental
organizations, regional organizations, and other international organiza-
tions. In addition, the private sector has become increasingly engaged in
UN activities, as global markets and multinational corporations exercise
tremendous in¯uence on the other actors. This is quite different from the
early days of the organization. Peter Thacher (1992) noted that when the
UN Charter was signed,

governments were the dominant actors on the international stage, and keeping
the peace among member states was the primary task for the international com-
munity. As the 50th anniversary [of the United Nations] approaches, the end of
the Cold War brings new issues to the fore in an organization whose membership
± in terms of states ± has more than trebled and is still growing. But the compar-
ative in¯uence of states on the international scene has diminished as signi®cant
roles are acquired in an interdependent and more transparent world by non-state
actors of all sorts, including science, multinational corporations and ®nancial
institutions, media, as well as a host of international organizations.
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This relationship between state and non-state actors at all levels is thus
critical to the formulation of global environmental policies.

Overview of the book

This volume will examine the roles of state and non-state actors in safe-
guarding the environment and advancing sustainable development into
the twenty-®rst century. The research for this volume was carried out by
®ve groups. Each of the research groups focused on a different actor ±
states, civil society, market forces, regional arrangements, and interna-
tional organizations. By examining the functions and capabilities of each
of these actors, the research groups studied their effectiveness and their
relationship with other actors both within and outside the UN system.

The ®rst research group, coordinated by Atul Kohli, Georg Sùrensen,
and Jeannie Sowers, looks at the role of states and their policies, which
are critical to the future of sustainable development. The three chapters
in this section analyse the politics of environmental management in India,
China, and Brazil, illuminating the conditions under which state-society
interaction may produce environmental good or sustain environmental
harm. While examining the political and institutional determinants of
responses to environmental problems, these chapters help clarify why
states so often fail to provide environmental protection as a public good
and suggest ways in which the UN system might in¯uence state behaviour
towards more environmentally responsible policies.

Both legitimacy and capacity of states are important in understanding
the likelihood of successful environmental policies. In the ®rst chapter,
Holly Sims tackles this issue by analysing the contrasting experiences of
India and China as they attempted to alter energy policies in the 1970s
with new standards of ef®ciency and environmental accountability in
mind. In the second chapter, Peter Evans uses case studies of urban gov-
ernance in Brazil to argue that for effective environmental governance,
there must be a symbiotic relationship between civil society and public
institutions. The ®nal chapter, by JoseÂ Goldemberg, examines the need
for increased state capacity to guide markets and select appropriate and
ef®cient energy systems.

The second research group, coordinated by Volker Rittberger, looks at
the activities of environmental organizations; these have increased dra-
matically in the last three decades of the twentieth century. The three
chapters in this section deal speci®cally with the roles of environmental
non-governmental organizations (NGOs) in shaping international envi-
ronmental policy-making at the regional and global levels. In the ®rst
chapter, Paul Wapner develops a de®nition of NGOs and separates them
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from international organizations. Wapner focuses on those actions of
NGOs that are directed toward changing the behaviour of states, aim at
engaging economic forces, or alter social mores. Lin Gan's chapter
describes the role of environmental NGOs in energy sector development
in Asia. This chapter further describes the activities of research-oriented
NGOs providing scienti®c knowledge to decision-makers; lobbying NGOs,
which have criticized and campaigned against projects like the Narmada
Dam in India; and mediating NGOs establishing domestic and trans-
national networks with the purpose of disseminating knowledge and
coordinating joint activities. In the third chapter, Helmut Breitmeier and
Volker Rittberger ask whether NGOs have already succeeded in chang-
ing the relationship between states and civil society. This chapter also
describes how the activities of environmental advocacy organizations
put states and international organizations under political pressure to
strengthen their efforts for the international management of environ-
mental problems.

The third research group, coordinated by Chung-in Moon, examines
the relationship between market forces and the environment. Free mar-
kets are a powerful social invention for ef®cient allocation of scarce
resources, but they cannot necessarily serve as a useful tool in ensuring
sustainability. The chapters in this section all share the view that scarcity
problems involving energy, fresh water, and food are real and present,
and market forces and technology alone cannot resolve ecological
dilemmas. In the ®rst chapter, Ken Wilkening, David Von Hippel, and
Peter Hayes postulate the idea that market forces cannot ensure long-
term sustainability in energy use. The current operating logic of energy
markets de®es the issue of sustainability and is not ready to cope with
future energy dilemmas. Peter Gleick analyses the global fresh water di-
lemma in the second chapter. While there is a suf®cient amount of water
to meet the needs and wants of every human being, imbalances between
overall availability and growth in need and demand have emerged as a
serious problem. While market forces can serve as a valuable tool for
conserving fresh water resources, the application of market approaches in
situations where non-economic values are high or where certain types of
water needs or uses cannot be quanti®ed is bound to fail, and may even
create new problems. Drawing on the experiences of the Philippines and
selected Asian countries, the third chapter by Angelina Briones and
Charmaine Ramos explores the dimensions of food insecurity in devel-
oping countries. In their view market forces are the primary cause of food
insecurity rather than a solution to it.

The fourth research group, coordinated by Muthiah Alagappa, analy-
ses the role of regional organizations in environmental governance. In his
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introduction to this section, Alagappa de®nes a number of roles for re-
gional institutions, including the provision of high-level forums to map
the regional environmental agenda, facilitation of regional input into the
formulation and implementation of global conventions, the development
and management of regional initiatives and action plans to address re-
gional transboundary environmental problems, mediation of disputes be-
tween member states, and harmonization of national efforts on issues that
fall under the domestic jurisdiction of member states.

The three chapters in this section investigate the possibilities and limi-
tations of regional cooperation in three regions: the Asia-Paci®c, Central
and Eastern Europe, and sub-Saharan Africa. Lyuba Zarsky's chapter
advocates the case for the high-energy-consuming Asia-Paci®c states to
develop a long-term market-oriented regional energy plan that integrates
environmental considerations. Egbert Tellegen's chapter investigates the
role of regional cooperation in energy conservation and waste minimiza-
tion in Central and Eastern Europe. Gregory Myers's chapter reviews the
role of African regional organizations in addressing land and natural re-
source degradation.

The ®fth and ®nal research group, coordinated by Michael Doyle and
Rachel Massey, looks at international organizations as actors in the in-
ternational environmental arena. The chapters in this section examine the
history, mandate, and activities of three intergovernmental organizations
that have been active participants in the formation of the global envi-
ronmental agenda. The ®rst chapter, written by David Downie and Marc
Levy, looks at the UN Environment Programme, the oldest and core UN
agency with a speci®c environmental mandate. Pamela Chasek's chapter
examines the UN Commission on Sustainable Development, a relatively
new international environmental forum created in response to the sus-
tainable development agenda set by UNCED. Mikiyasu Nakayama's
chapter addresses the World Bank, an in¯uential international organiza-
tion whose core mandate is not concerned with environmental protection,
but whose activities have a major effect on the prospects for the inter-
national coordination of environmental protection. These three chapters
examine how the mandate, the con®guration, and the resources of each
organization have in¯uenced its ability ± as well as the collective ability of
intergovernmental organizations in aggregate ± to address global envi-
ronmental problems. While each chapter evaluates one organization
individually, the larger purpose of this section, as set forth in the ®nal
chapter by Michael Doyle and Rachel Massey, is to evaluate whether
existing organizations together meet the need for a coordinated approach
to protecting the global environment. This chapter describes the activities
of other intergovernmental organizations that address environmental
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issues, and analyses the future of international environmental organi-
zations and the arguments for establishing a ``Global Environmental
Organization.''

Into the twenty-®rst century

Human demands on the environment continue to mount as poverty and
af̄ uence spread in parallel around the globe. Despite all of the efforts
made at Stockholm and Rio and at national and local levels over the past
quarter of a century, the environment continues to deteriorate in many
parts of the world. Social, economic, and technological trends are exac-
erbating these problems. New and unexpected problems will certainly
continue to arise. Much more vigorous and effective coordinated action
will be required at all levels and by all actors. The ways of the past may
not suf®ce. International action, including cooperation among states, civil
society, market forces, regional arrangements, and international organi-
zations, will continue to be essential in meeting these challenges. How-
ever, the nature of these future environmental challenges and the rela-
tionships among major actors vis-aÁ-vis these challenges are not at all clear.
What are the issues that we will have to address in the next century? Can
the existing locus of actors ®nd the proper solutions? What will be the
role of the United Nations? Is there a better model for international
cooperation to address environmental issues? These questions will be
examined again in the Conclusion.

Notes

1. Special thanks to Michael Doyle and Rachel Massey for their helpful suggestions
regarding both the Introduction and Conclusion to this volume.

2. The Framework Convention on Climate Change and the Convention on Biological
Diversity were negotiated by separate negotiating committees that were convened in
parallel to the UNCED PrepCom.
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States and sovereignty: Introduction

Atul Kohli, Georg Sùrensen, and Jeannie Sowers

States and their policies remain critical to the future of sustainable
development. The three chapters in this section analyse the politics of
environmental management in such large countries as India, China, and
Brazil, illuminating the conditions under which state-society interaction
may produce environmental goods or sustain environmental harm. While
examining the political and institutional determinants of responses to
environmental problems, these chapters help clarify why states so often
fail to provide environmental protection as a public good, and suggest
ways in which the UN system might in¯uence state behaviour towards
more environmentally responsible policies.

States are certainly not the only actors crucial to environmental man-
agement. Global problems such as climate change require international
cooperation and regimes, while localized degradation is often best ad-
dressed through subnational agents such as municipalities, regional air
and water quality management authorities, and non-governmental orga-
nizations. Furthermore, transnational ¯ows of capital, information, and
trade (as well as competition between states to attract these ¯ows, and
the regional arrangements that have emerged to foster and monitor
them) have eroded the traditional forms of environmental regulatory
policy.

Precisely because of these globalizing and regionalizing trends, states
must be encouraged to reinvent their roles in environmental manage-
ment, rather than abandon them. Increasing public concern and growing
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scienti®c understandings of the complexity of environmental change have
translated into expectations that states must ®nd more effective ways of
integrating environmental and developmental concerns. The chapters in
this section suggest that environmental outcomes, no less than other
public goods, depend on the ways in which political power is structured
and used.

The following observations about the status of environmental priorities
within most states can be taken as a starting point.. The environment competes with other public goods for the state's at-

tention. For many states, especially in the developing world, the link
between environment and development is viewed as a competitive
trade-off, where environmental considerations impose unnecessary
costs and take much-needed resources, especially from economic
growth. The low priority assigned to environmental issues is, in turn,
often re¯ected in the low budgets, limited staff, and limited authority of
many national environmental agencies.. Powerful domestic and international interests, especially private sector
interests, in¯uence states. When faced with a trade-off between policies
that may help the environment but may hurt pro®tability of ®rms, gov-
ernments often further dilute their limited environmental commit-
ments. Since states and businesses must work together, states should
consider structuring markets in a way that rewards entrepreneurs who
are willing to incorporate environmental concerns into corporate man-
agement strategies.. The weakness of channels for popular participation is a crucial factor,
particularly in developing countries. Less powerful groups, many of
whom might bene®t the most from the provision of environmental
public goods, often face the greatest obstacles in organizing collec-
tively. Poverty and environmental vulnerability are inextricably linked.
Open politics and non-governmental organizations that may facilitate
collective action are thus desirable from the standpoint of improving
environmental outcomes.. International actors, particularly transnational ®nancial institutions and
multilateral donors, can now play a critical role in the environmental
®eld by channelling resources to environmentally friendly investments.
While these institutions have unprecedented leverage to promote
environmentally responsible projects, their practices often fall short.
For example, whereas the IMF and World Bank increasingly advocate
environmental considerations, their ef®cacy is limited by their suspicion
of public regulatory authorities, and by lending priorities and portfolios
still consisting of traditional investments in major infrastructure proj-
ects, with sometimes questionable environmental impacts. There are
few incentives for private investment banks to use environmental cri-
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teria in ®nancing or selecting investments, while trade treaties such as
GATT have no formalized criteria for environmental accountability.
Developing countries face these challenges and more. Although the

rise of environmental politics has been fairly well documented for indus-
trialized countries, less attention has been paid to how this sequence and
its actors often differ in developing countries. In industrialized countries,
increasing public awareness and the formation of environmental interest
groups led to the construction of national and international environmen-
tal regulatory regimes. In many developing countries the state itself,
usually under pressure from donors and the dedicated efforts of local
individuals, passes environmental laws, but these are rarely enforced as
they often threaten the activities of in¯uential private companies and
state agencies.

Both the legitimacy and capacity of states, therefore, are important in
understanding the likelihood of successful environmental policies. The
legitimacy aspect is particularly overlooked, as many reports on environ-
ment stress capacity-building issues with little connection to how inclu-
sionary political reforms might affect environmental accountability.
Among the chapters that follow, Holly Sims tackles this question by
analysing the contrasting experiences of India and China, especially as
these two giants attempted to alter energy policies in the 1970s with new
standards of ef®ciency and environmental accountability in mind. Al-
though both countries maintained some overarching vision of equitable
energy distribution, China's energy policies relied on cloistered decision-
making, largely insulated from domestic politics and plagued by bureau-
cratic in®ghting. In India, by contrast, public opinion loudly and openly
questioned the need for foreign investment, reduced subsidies, and mas-
sive dam construction projects. ``States, markets, and energy use patterns
in China and India'' shows that China's centralized decision-making fos-
tered ``fast-track'' investment approvals and reduced subsidies, while
India succeeded in neither. Indian political debates, however, revealed a
more substantive discussion of what environmental accountability actu-
ally meant, and who would bene®t.1 Sims points out that as the state's
control over decision-making expands, establishing mechanisms of ac-
countability, such as transparent and competitive bidding procedures,
becomes ever more dif®cult.

Peter Evans stakes out even more explicitly the claim that inclusionary
politics usually facilitate the equitable provision of environmental goods
in his chapter, ``Sustainability, degradation, and livelihood in third world
cities: Possibilities for state-society synergy.'' Using case studies of urban
governance in Brazil, Evans argues that for effective environmental gov-
ernance there must be a symbiotic relationship between civil society and
public institutions. Through both negative cases (the organizational de-
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mise of Rio de Janeiro's pollution control agency) and positive ones (the
innovative public transport system of Curitiba and the extension of sewers
to poor favelas in SaÄ o Paulo), Evans argues that effective societal actions
depend on public institutions, just as state actors depend on the ability to
organize citizens. State attempts to either regulate pollution or provide
public goods depend ultimately on ``the character of the relations be-
tween public agencies and societal actors ± whether societal actors play
the role of co-producers of urban infrastructure, sources of political
pressure to expand environmental action, or implementers of state-
constructed strategies.''

The ®nal chapter by JoseÂ Goldemberg shifts the attention away from
speci®c country experiences to developing countries as a whole, and
explores how states might structure market incentives so private interests
will have incentives to use environmentally friendly technologies. Gold-
emberg argues that developing countries could ``leapfrog'' some of the
energy-intensive production technologies that characterized earlier de-
velopment pathways. However, as currently structured, international en-
ergy markets encourage fossil fuel use to the detriment of investments in
other sources of energy. International ®nancial institutions, including the
World Bank, also contribute to this bias by being ``colour-blind'' in their
lending, not explicitly considering whether proposed investments incor-
porate ``green'' innovations over polluting ``brown'' technologies. If
states have the capacity to select appropriate technologies by structuring
appropriate incentives in the design and regulation of markets, the rate of
natural resource depletion can be reduced. This can be done through a
variety of instruments: preferential ®nancing for modern production pro-
cesses; screening of donor and foreign investment projects for their abil-
ity to transfer appropriate technologies; and encouraging local research
and innovation on alternative energy sources such as biomass, ethanol,
and solar power.

A common thread linking the three chapters in this section is that en-
vironmental problems compete with other signi®cant problems for public
attention. This lack of consensus is apparent among individual states and
international actors, including the UN system. Environmental problems
thus struggle for political recognition with other issues internationally,
within governments, and also within populations. People need a healthy
environment, but they also need food, shelter, and a number of other
things; in the short and medium run, these different objectives may con-
¯ict and lead to environmental damage.

Peter Evans very instructively points to one way of understanding how
social and state consensus can emerge on the need for environmental
reforms. The notion of ``state-society synergy'' suggests that solutions to
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environmental problems require both the collective goods provided by
public institutions and the active participation of local communities.

It is important to emphasize the administrative and political precondi-
tions for such state-society synergies to emerge. They include a trained,
competent bureaucracy that is suf®ciently well rewarded, political entre-
preneurship by innovative leaders, and an engaged civil society permitted
by the state to engage in public action. The implications of this are, re-
grettably, that there are many countries, especially in the developing
world, where state-society synergy may not be easy to achieve. Those
concerned with promoting constructive state-society synergy must then
also consider the appropriate preconditions for such public and private
cooperation.

In her analysis of energy use patterns in China and India, Holly Sims
also stresses the importance of the political context in understanding how
environmental concerns are incorporated into state policies. Authoritari-
anism in China facilitated certain measures improving energy ef®ciency,
including reform of the energy price system and the promotion of private
foreign investment. But this centralized system provided no checks on
questionable energy investments such as the Three Gorges Dam. In
India's more democratic system, in contrast, political leaders have had to
face ``the sometimes bracing test of Indian public opinion.'' The implica-
tion is by no means that authoritarianism is better equipped than democ-
racy to address issues concerning the environment. Rather, the Indian
case implies that state-society synergy will not necessarily be conducive to
dramatic policy changes, but may work towards other goals, such as pro-
moting a more open and susbstantive discussion of environmental issues.

JoseÂ Goldemberg's analysis stresses the possibility for ``technological
leapfrogging'' in the energy sector as a means of responding to urgent
development problems in many countries. Examples include the adoption
of cellular telephones instead of traditional telephone systems which re-
quire extensive wiring, electricity generation from biomass, and ethanol
production from sugar cane. Yet further research is needed on the global
market structures and domestic political objectives which reward using
conventional rather than environmentally friendly technologies.

The contributors to this section thus point to a variety of ways in which
the UN system can continue and enhance its contributions in the ®eld of
environmental accountability. The UN system has already played a pro-
active role in bringing environmental issues to international attention,
particularly through member agencies such as the UN Development
Programme (UNDP), UNEP, the United Nations University, and the UN
Industrial Development Organization (UNIDO). Through publications,
research, workshops, and training sessions, these agencies have sought to
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build and disseminate conceptual models and practical measures which
integrate environmental and development concerns. These activities also
provide an important networking function, bringing scientists and pro-
fessionals from developing countries together to share ideas and dif®-
culties, as well as providing additional training and funding.

How can the UN system in¯uence governments of member countries to
play more environmentally responsible roles? First, provision of infor-
mation about environment-friendly technologies and modes of produc-
tion must remain a key focus of UN endeavours, especially those which
might deliver the simultaneous provision of competing public goods. As
stressed by Peter Evans, ``small injections of new knowledge can play an
important role in arriving at positive resolutions.'' The United Nations
has already assisted in the spread of alternative energy technologies,
particularly wind and solar power community development projects, as
Holly Sims notes. This role could be expanded from technical assistance
per se to other forms of incentive-building. For instance, one of Gold-
emberg's most innovative suggestions is that developing countries aggre-
gate their demand for environmentally friendly technologies such as
photovoltaics; since most technologies exhibit exponentially declining
cost curves when mass marketed, such demand might spur multinational
and domestic energy companies to cheaper production and more re-
search and development. Such a process could be facilitated by coopera-
tion between UN agencies such as the UNDP or UNEP, on the one hand,
and member states on the other.

The possibilities for ``leapfrogging'' that JoseÂ Goldemberg describes
for technological adaptation can also apply to governmental tasks. Insti-
tutional development concerning environmental supervision and the dif-
fusion of knowledge about experiences with environment-friendly poli-
cies at all political levels is of paramount importance. Some initiatives
have already emerged, such as UN sponsorship of guidelines to handle
hazardous waste in developing countries; such tasks should be expanded.

Increasingly, the challenge for UN agencies is to address the poten-
tially environmentally hazardous effects of globalization. This could be
done by UN-sponsored proposals for reforms in international trade
regimes, especially devising mechanisms to address issues of environ-
mental accountability. Integral to such a project is the promotion of
national systems of environmental accounting and auditing for invest-
ments, including the innovative use of tax incentives for environmental
entrepreneurs.

The chapters by Sims and Evans address a lacuna in the discourse on
environmental planning, by drawing explicit linkages between inclu-
sionary politics, vital civil societies, and the resulting distribution of en-
vironmental goods. These authors draw attention to the ways in which
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relationships between public agencies and civil society can be synergistic
or debilitating. The cooperative aspect was most prominent when there
was a sizeable middle class, interested in the equitable provision of envi-
ronmental goods, as in Curitiba, Brazil. More con¯ictual approaches
amidst greater income inequalities, as in the case of the Rio favelas, still
produced successful outcomes when linked to the constructive engage-
ment of public authorities.

At least two conditions must be met for the emergence or survival of
engaged and capable publics.2 First, the public can be sustained only
when the state or powerful private interests do not crowd out or dampen
the articulation of other private interests, monopolizing public spheres.
Second, and related to the ®rst, the relevance of these expressed interests
can only be tested when directed to audiences which can meaningfully
participate. Neither of these enabling conditions is fully attained in most
developing countries, but UN projects should extend their efforts to ®nd
new ways of involving civic organizations, public agencies, and the media
in public decision-making.

Finally, it should be recognized that the environment remains a politi-
cally contested issue at global, national, and local levels. These three
chapters highlight the need for the UN system, and researchers, to focus
on the political and institutional factors which shape patterns of environ-
mental degradation. These chapters suggest that environmental goods,
like other public goods, are more likely to be provided when markets
penalize environmental harm and states encourage participation by a va-
riety of publics. To the extent that these conditions are not met, the UN
system and other concerned parties should work to provide incentives for
states and markets to become more environmentally accountable.

Notes

1. The case of large dams provides an interesting example of how the political systems of
China and India have yielded different outcomes. While Nehru once categorized ``big
dams as the temples of India,'' the recent Narmada project was cancelled due to public
protest, while in China the Three Gorges Dam is going ahead. The World Bank had
originally provided ®nancing for both projects, but pulled out in the Indian case when
opposition mounted.

2. These conditions were suggested by Jurgen Habermas in a lecture at the American Uni-
versity in Cairo on 17 March 1997.
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2

States, markets, and energy use
patterns in China and India

Holly Sims1

During the second half of the twentieth century, states and private
market-led forces emerged as key players in the production and distri-
bution of the energy critical to the economic growth of pivotal developing
countries, including China and India. In both countries, major responsi-
bility for energy production and distribution was initially shouldered by
states, with rapid industrialization as their overriding objective. The crit-
ical test of energy systems' performance was simple. They were to serve
instrumental economic purposes, and to a much lesser extent political
ones, since a share of scarce amenities was channelled to rural areas
where most people lived.

A new criterion for assessing the systems'2 performance ± ef®ciency ±
became increasingly compelling in the 1970s and 1980s, due to global
economic developments and domestic policy changes that widened scope
for market-led forces. During roughly the same period, a third criterion
for assessing energy systems ± environmental responsiveness ± arose from
mounting international concern about the health of the planet. This
chapter discusses the experience of China and India in developing energy
systems since the 1950s, and compares their recent efforts to improve ef-
®ciency and environmental responsiveness. The argument may be sum-
marized as follows. The political economy of Chinese and Indian energy
policy evolved in broadly similar fashion from the 1950s until the 1970s.
Thereafter, the two states responded to pressures for energy system ef®-
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ciency and environmental responsiveness in different ways, re¯ecting
their contrasting political systems. For example, China's authoritarian
structure that combines economic liberalization with political control has
facilitated of®cial efforts to pursue market-led energy policies which have
foundered in democratic India. Yet India's federal system highlights
ambiguities in notions of environmental responsiveness, and con¯icts be-
tween national and local perspectives in particular.

Despite constraints imposed by political economy and political struc-
tures, there is considerable scope in both countries to develop energy
systems that could be widely seen as environmentally responsive, partic-
ularly in rural areas which often are poorly served by state-led instru-
mental or market-driven energy systems. Examples of such promising
initiatives are brie¯y noted in the concluding section.

It is important to emphasize the parallel factors that shaped the initial
design of Chinese and Indian energy policy systems. China and India are
among the few major countries whose primary source of energy is coal.
The ``ignoble fuel'' (Ramage 1997, 71) blamed for greenhouse gas pro-
duction, acid rain, and serious air pollution and health hazards accounts
for almost 70 per cent of industrial energy use in China, and over half of
primary energy sources used in India. Coal use helps both countries re-
tain claims to some of the world's most polluted cities.

The priority of economic development is underwritten by the striking
gap between industrialized and even rapidly growing non-industrialized
countries in terms of energy access, and by population pressure. Al-
though the range of high and low temperatures is broadly similar in
China and the United States, the average person in China uses only 3 per
cent of the energy used by the average American (Lieberthal 1995). An
estimated 100 million Chinese live without electricity. India's population
is three times that of the United States, but the former's energy use is
little more than 10 per cent of commercial energy consumption in the
United States (Ramage 1997, 36). Population pressure upon shrinking
resource bases makes development all the more urgent. By 2025, China
and India may represent 37.5 per cent of the projected global population
of 8 billion (Population Reference Bureau 1997).

Variations in the impact of dissimilar political systems upon energy
policy are highlighted when their national policy-makers are viewed with
reference to both domestic and international constituencies (Evans,
Jacobson, and Putnam 1993). The need to view policy from both vantage
points became particularly important in the 1970s, due to widening global
economic integration and international environmental concerns. Both
trends in¯uenced the roles of states, market forces, and international
agencies in economic development and energy production. The ensuing
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discussion explains why states took a leading role in energy policy in
China and India, but ®rst it is essential to clarify the criteria of energy
policy systems' performance.

Criteria of performance

Contemporary Chinese and Indian energy systems evolved from broadly
similar centralized, state-led production and distribution mechanisms that
were primarily designed to be instrumental in economic growth via rapid
industrialization. Since strategies to achieve that goal in low-income
countries with vast and dispersed rural populations and limited infra-
structure were not clear, policy-makers were concerned more with the
goal of development than with speci®c means to achieve it (Thompson
1967, 83±98). Ef®ciency, denoting ``ability to produce the desired effect
with a minimum of effort, expense or waste'' (Webster's 1983), was not a
useful or even applicable test in the 1950s and 1960s. In the middle of the
twentieth century, risks and costs of investment in the rural areas that
predominated in most low-income countries were high and potential
returns a distant mirage.

The ef®ciency of energy production and distribution can be judged only
when standards of desirability and plausible relationships between causes
and effects are clear and widely accepted. Speci®c problems and pres-
sures that directed state leaders' attention to ef®ciency in energy pro-
duction and distribution are noted in the ensuing section. Yet the pursuit
of ef®ciency proved dif®cult in countries with elaborate state structures
and real or potential political concerns.

The third criterion, environmental responsiveness, is potentially con-
troversial, particularly when both standards of desirability, or goals, and
strategies to pursue them are ambiguous or contested. Nuclear power
offers a good example. People who broadly agree on the need for envi-
ronmental responsiveness may disagree as to whether nuclear power's
advantages relative to fossil fuels offset its intractable management risks
and waste-disposal problems. Instead of proposing a narrow de®nition of
``environmental responsiveness'' based upon an exclusive list of such
promising renewable energy sources as solar energy, wind power, bio-
mass, and small hydropower projects, the de®nition of ``environmental
responsiveness'' will be left broad, in order to focus more on policy
change.

One of the most important obstacles to environmental responsiveness
is persistent global reliance on coal, the earth's most abundant fuel. Coal
generates about 35 per cent of the world's electricity, and the ®gure may
rise to nearly 40 per cent by 2010. If coal remains the ``fuel of choice for
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electricity generation in the foreseeable future'' (CERI and TERI 1995,
67, 109), new ``clean coal technologies'' that limit environmental emis-
sions deserve serious consideration as possible means to advance envi-
ronmental responsiveness, even if longer-term strategies emphasize alter-
natives to coal.

In the short term, other practices or technologies are also available to
make energy use more ef®cient and/or environmentally responsive. They
include conservation, sometimes called ``demand-side management,'' and
cogeneration, which involves the simultaneous production of electrical or
mechanical power and thermal energy from a single fuel source.

In sum, environmental responsiveness may accommodate a range of
possible strategies whose absolute merit may be debated. In the mean-
time, clearer standards may crystallize as new technologies become
available. Even when there is broad agreement on objectives and stan-
dards of environmental responsiveness, there may be trade-offs between
ef®ciency and environmental responsiveness and also of®cial instrumental
goals.

For example, some might decry rising energy intensity in rural areas of
India and China, as subsidized commercial fuels such as kerosene and
coal encourage a shift from traditional biomass (Ishiguro and Akiyama
1995). Yet resulting losses in energy ef®ciency may be offset by gains in
environmental responsiveness, since the use of commercial fuels obviates
the need to collect biomass and thereby aggravate deforestation. Provi-
sion of subsidized fuels may also serve of®cial instrumental goals related
to the equitable distribution of critical resources (Shukla 1996). In short,
prospects for improving ef®ciency may be limited by other important
considerations. Yet the ensuing discussion of state-led instrumental
energy systems suggests that there is broad scope for improving ef®-
ciency, in order to use energy with less pollution and waste.

State-led instrumental energy systems

The state-led energy production and distribution systems that emerged in
China and India midway through the twentieth century bore the hall-
marks of prevailing development theory. States and their public sectors
took the leading role in economic growth, which was identi®ed with rapid
industrialization and import substitution through the centrally planned
development of heavy industry. In India, the private sector was too lim-
ited in size and scope to orchestrate energy production and distribution
on a large scale. The People's Republic of China established by Mao
Zedong in 1949 envisaged no role for private participation in such a crit-
ical sector.
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The priority task of industrialization-oriented power systems in low-
income countries, including China, India, and Brazil, was large-scale en-
ergy production through massive dams, power plants, and oil re®neries.
Coal and oil, the fossil fuels that sparked eighteenth-century Britain's in-
dustrial revolution, were widely seen as ``modern'' energy sources, and
critical ingredients for advanced large-scale production. China and India
were well-endowed in terms of fossil fuel resources, and since they
claimed some of the world's most majestic rivers, giant hydroelectric
power plants offered another important energy option. In many rich and
poor countries, major dam projects galvanized political and economic
support as symbolic giant steps towards ``modernization'' (Reisner 1993).
Indian Prime Minister Jawaharlal Nehru even called major dams ``the
temples of modern India.''

The grandest hydroelectric project was conceived for China. For the
Chinese political leadership, the Three Gorges Dam over the Yangtze
River represented not only the source of 18,200 megawatts (million
watts, or MW) of electricity, equivalent to energy produced by about 50
million tons of coal each year (New York Times 1997), but also a symbol
of national pride and achievement.

If state leaders' ambitions for drastic change were sometimes heroic,
their reach into the hinterlands was generally attenuated. Since bene®ts
and opportunities of development were widely expected to trickle down
gradually to widening constituencies, the countryside was often over-
looked by urban-based policy-makers. Meanwhile, rural people over-
whelmingly depended upon traditional biomass fuels, which were not
traded in marketplaces but gathered from ®elds and forests (Shukla 1996;
Yang and Yu 1996). Estimates of biomass use vary widely, re¯ecting dif-
®culties of measuring trends beyond the market economy.

The importance of political factors ± speci®cally, rural constituencies
and of®cial adherence to equity in China and India ± served to extend
both commercial energy and new industries to rural areas, particularly
after the 1960s, when agricultural development drew increasing of®cial
attention. Economists might criticize ``inef®cient'' uses of dispersed
resources, but possible compensating advantages deserve note. In China
and India, rural investment served to slow the pace of urban migration,
thereby mitigating pressures of rapid urbanization. Brazil's rapid but re-
gionally speci®c industrialization and relative concentration of energy
resources in SaÄ o Paulo and surrounding areas of south-east Brazil re¯ects
state leaders' more narrowly focused priorities and constituencies. Also,
while Brazil's concentrated efforts may have facilitated growth, its in-
come equity contrasts unfavourably with that of India (Chaffee 1998;
Ishiguro and Akiyama 1995).
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On balance, Chinese and Indian state leaders' achievements merit rec-
ognition. Chinese leaders could take pride in mastering the design, man-
ufacture, and operation of what became the world's third largest power
system after those of the United States and Japan. In 1950, total annual
electricity generation was only 4.6 terawatt hours (trillion watt, or TWh);
by 1994, the ®gure had increased to 928 TWh (Yang and Yu 1996, 736).
During the Ninth Five-Year Plan (1996±2000), of®cials hoped to increase
annual electricity capacity by about 20 gigawatts (million kilowatts) per
year, equivalent to adding a major power station every two to three
weeks (USDOE 1997). India's power sector increased from production
levels of 2,300 MW in 1950 to 69,618 MW by 1992. Of®cials said the
country needed to add up to 8,000 MW of new capacity each year until
2013 (India Abroad 1997, 30).

Organization and management

Mid-century perspectives on the ef®ciency of centrally planned and
orchestrated development signi®cantly affected the organization of pro-
duction and distribution of energy resources. In China, provincial and
other subnational electricity providers in the country's 23 provinces and
®ve autonomous regions operated within a nationally directed system.
Until 1985, the Ministry of Water Resources and Electrical Power was
the main of®cial agency overseeing funding and management of power
enterprises. Its annual investment and power-supply plans were prepared
under guidelines of the State Planning Committee's Five-Year Plans
(Yang and Yu 1996).

Central direction was diluted and diverted by India's democratic fed-
eral political system, which gave control of energy to constituent states.
In general, India's 25 states and seven union territories are covered by a
system of vertically integrated utilities that spans the administrative unit.
Since states vary substantially in size and population, their leaders' en-
ergy goals and strategies re¯ected divergent interests and local socio-
economic power con®gurations.

State government of®cials have considerable in¯uence over the activ-
ities and ®nances of state electricity boards (SEBs). Of®cial reluctance to
yield control over SEBs is re¯ected in the absence of provisions for ef-
fective regulation of the SEBs, by either central government or indepen-
dent authorities (Salgo 1996; Ranganathan 1996).

Neither country has a power service that provides energy to all who
might require it, and the distribution of existing supplies is unreliable.
Both centralized and decentralized energy production and distribution
systems have many shortcomings, including faulty distribution, inef®-
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ciency, and heavily polluting carbon intensity. Faulty distribution covers
both suf®ciency and reliability of supplies.

Faulty distribution

Even a casual visitor to Beijing or New Delhi may quickly experience a
major shortcoming of state-led power systems. Power outages or black-
outs, euphemistically called ``load-shedding'' in India, are a feature of
daily life. Long-time residents of both capitals may attest to a deteriora-
tion in power supplies due to increased demand. In the 1960s and early
1970s, India produced more electrical power than it could use, but faced
growing shortages in the 1990s. During peak hours in 1997, of®cials
reported shortages of 20 per cent (CERI and TERI 1995; India Abroad
1997).

China also faced increasing and widening power shortages and gaps
between supply and demand, even in such favoured areas as Shanxi
Province, which has abundant energy resources. National average peak-
hour power shortages ranged around 20 per cent. Losses in terms of
economic output were high, and certain to increase, despite of®cial efforts
to expand supplies dramatically (Yang and Yu 1996).

The overall unreliability of energy supplies re¯ects such generic prob-
lems of underdevelopment as inadequate infrastructure, particularly
transportation networks. China's coal production is centred in northern
and north-western regions, whereas its booming industry is mainly in the
south-east. The dif®culties of transporting supplies from the world's rich-
est coal region to south-eastern factories are ironically underscored by
China's recent decision to import coal supplies from Australia (laGrange
1995). Production and transportation costs have also sobered potential
private investors' enthusiasm regarding large oil reserves in China's land-
locked Xinjiang region.

Ageing energy production facilities also impede reliability of distribu-
tion. About 40 per cent of India's power plants are more than 15 years
old, and thus prone to repeated breakdowns. As in China, of®cials some-
times favoured investment in new plants instead of allocating adequate
resources to plant renovation that could extend plant life and perhaps
produce energy at far lower costs than those needed to build new plants
(Purkayastha and Ghosh 1997).

Apart from technical problems related to transmission and distribution
along power grid networks that are ill-equipped to adjust supplies and
demand across regional jurisdictions, unreliable power distribution in
India's constituent states also re¯ects extensive electricity theft. In many
rural areas and surrounding towns, a power line is an inviting challenge
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for entrepreneurs who hijack power resources to the detriment of the
®nancially strapped SEBs.

Inef®ciency

The ef®ciency of energy use may be assessed by ®nancial pro®ts or losses
to providers, and by energy intensity. Neither measure is entirely satis-
factory, but they indicate patterns of production and use that might be
improved. It bears repeating that Indian and Chinese energy systems
were not designed to minimize costs and maximize outputs measurable by
pro®ts. Dismaying statistics on ®nancial losses of state-led power systems,
which are available for India, should be regarded in that light.

India's SEBs are widely seen as the inef®cient Achilles heel of its state-
led energy production and distribution system. The SEBs' spiralling an-
nual losses rose to about US$1.7 million by 1995 (Purkayastha and Ghosh
1997). Such haemorrhages deterred further investment in the power sec-
tor and also effective maintenance of existing facilities.

Although poor management is re¯ected in the SEBs' de®cient meter-
ing practices, bill collection, and widespread power theft (Salgo 1996),
pricing policy for power is the major factor in massive SEB losses. Price
policy is a key indicator of of®cial economic and political goals. Subsidies
to electricity used in agriculture re¯ect not only the 65 per cent of the
population in various state politicians' constituencies but also an over-
riding national priority, since agriculture constitutes 34 per cent of India's
GDP (Ranganathan 1996). The broadly similar political and economic
weight of agriculture in China is re¯ected in its subsidized electricity
prices that were suppressed for 30 years under the regime led by its former
pre-eminent leader, Mao Zedong.

China performs poorly in relation to a second measure of the ef®ciency
of energy use, energy intensity, denoting energy consumption per US
dollar of gross domestic product (GDP). China's energy intensity is 18
times that of Japan, whose energy intensity is lowest among industrialized
countries, while India's is four times that of Japan (Ishiguro and Akiyama
1995). Economists might offer several explanations, including obsolete
facilities and processes, poor energy management, and lingering low en-
ergy prices that discourage efforts to improve energy ef®ciency (Ishiguro
and Akiyama 1995). It is important to note that a developing country may
use more energy per unit of output precisely because it is developing,
rather than using larger proportions of energy to support such economi-
cally non-productive activities as watching television and driving auto-
mobiles (Ramage 1997).

De®ciencies of state-run energy systems became more obvious as eco-
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nomic growth and population pressure increased demand. Pressures for
fundamental change arose from three major sources ± energy price
increases, and both domestic and global economic and political change.

Pressures for ef®ciency and market-led energy systems

Sharp increases in international oil prices during 1973 and 1979 repre-
sented the ®rst major challenge to fossil-fuel-based industrial develop-
ment strategies and heavily subsidized energy prices. National responses
re¯ected their relative command of energy sources. China's fossil fuel
reserves made it relatively invulnerable to international oil price
increases in the 1970s; thus its energy policies did not change. At the
other extreme, Brazil was profoundly shaken, and took decisive steps
toward the development of indigenous renewable resources such as
biomass-based fuels (Monaco 1991). Midway between those cases, India
and the United States registered concern at enforced fuel economies.
Both took small steps to support alternative energy sources but made no
signi®cant and lasting gains toward either energy ef®ciency or environ-
mental responsiveness (Ramage 1997; Ishiguro and Akiyama 1995).

In different ways, domestic economic change constituted a second
impetus for energy policy change in both China and India. China's major
steps toward a market-led economy occurred almost a decade earlier
than those of its Indian neighbour. They re¯ected deliberate policy ini-
tiatives to accelerate economic growth and thereby achieve state leaders'
goals of technological modernization. The reforms initiated in 1978 by
the late Vice Premier Deng Xiaoping decentralized economic adminis-
tration, allowed scope for market forces, and opened China to the inter-
national economy (Lieberthal 1995). Because Chinese leaders were iso-
lated from both major industrial powers in the international arena and
domestic opinion, economic and political change was controlled to a de-
gree unimaginable in democratic India.

In India, links between domestic and international politics and eco-
nomics were as exposed and potentially hazardous as a wayward surging
power line. Economic reforms were enacted in 1990±1991 in response to
external crises, speci®cally in foreign exchange reserves, which followed a
steep rise in world oil prices accompanying the war in Kuwait. Subse-
quent external pressure for economic policy change made state leaders
vulnerable to criticism from attentive domestic constituencies who might
contend that market-led growth and heightened foreign investment
threatened important values of equity and self-reliance. The contrasting
effects of authoritarian and democratic political systems are striking in
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the two cases of attempted market-based energy policy change discussed
in the two ensuing sections.

Political systems and the domestic arena

In the 1980s and early 1990s, both Chinese and Indian leaders dramati-
cally reversed state-controlled energy policies based upon administered
prices and public ownership. Policy-makers endorsed ef®ciency as a cri-
terion of energy system performance and solicited external foreign in-
vestment for energy needs made more urgent by global economic inte-
gration and increasing competitiveness. At ®rst sight, state leaders'
approaches to potential private foreign investors seemed parallel, and the
unforeseen complications broadly similar (The Economist 1995). Yet
market-based initiatives were shaped by very different political systems
which yielded dissimilar results.

China's authoritarian system facilitated drastic price reform and for-
eign investment in its critical energy sector. Both issues were policy
questions addressed in cloistered of®cial deliberations; in a democratic
political system, they became public and political issues.3

In India, as in the United States, energy prices are inherently political
issues. Proposed price increases justi®ed as a means to ef®ciency or envi-
ronmental responsiveness invite criticism from opposition leaders. Indian
of®cials' efforts to relinquish power over prices have been painfully slow
due to the country's regular elections and anticipated violent protests by
farmers (The Economist 1997).

Chinese of®cials' resolve to wield a key instrument of market-led eco-
nomic reform was apparently not tempered by the political obstacles that
daunted their Indian colleagues (Yang and Yu 1996; Ishiguro and
Akiyama 1995). Price policy has been set largely by Communist Party
and state leaders, without regard to electoral schedules. In 1984, for ex-
ample, party leaders accepted a gradual introduction of market-based
measures such as price liberalization; in 1988, senior government leaders
pushed through more drastic reforms. Although subsequent unrest trig-
gered a retrenchment, China's acceptance of market-based rather than
administered energy prices nevertheless contrasts with the Indian expe-
rience (Starr 1997; Mann 1997; Ishiguro and Akiyama 1995).

Similarly, administrative reform seemed uncomplicated in China but
fraught with political dif®culties in India. China's once-mighty Ministry of
Water Resources and Electrical Power was superseded by new, stream-
lined organizations including 30 provincial power companies and six
power groups from 21 of the 30 provincial companies. As bodies only
partly owned by government, they were encouraged to follow a popular
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trend to ``jump into the sea,'' a colloquialism suggesting entry into the
marketplace (Yang and Yu 1996, 737).

By contrast, India's SEBs seemed unready to either jump or be pushed
into the sea. External pressure from Bretton Woods agencies to disman-
tle them angered members of India's sizeable attentive public (Pur-
kayastha and Ghosh 1997). Many observers expressed scepticism about
the World Bank's reform efforts undertaken in Orissa, one of India's
poorest states, which involved increased electricity tariffs, dismantling the
state's ®nancially troubled SEB, and establishing an independent regula-
tory authority.

Few members of India's attentive public might challenge economists'
arguments that investment in dispersed rural communities was inef®cient,
and subsidized energy distribution in the countryside egregiously so. But
even fewer Indian political leaders would willingly shoulder the reper-
cussions of rising energy prices and limitations on energy distribution,
particularly if changes could be linked to external pressure that chal-
lenged Indian sovereignty and to the ®nancial interests of external utility
company shareholders. Domestic political fallout thus re¯ected back
upon national leaders as they faced external economic and political actors.

Political systems and external economic interests

Differences in the two systems' patterns of interaction with international
economic interests are illustrated by state leaders' efforts to attract for-
eign investment in energy production. Such ``opening'' exposed policy-
makers to generic problems involved in revamping non-commercial
infrastructure (Salgo 1996), and to political and economic risks that may
be dramatized in an open society. In India, neither the terms of contract
negotiations nor the types of energy production invited could be kept
from public view and discussion; thus of®cials faced a painful and public
learning process.

Central leaders' attempts to attract foreign investment with ``fast-
track'' approvals back®red as various projects, most notably a power
station proposed by the US-based multinational Enron Development
Corporation, were engulfed in domestic political maelstroms and scathing
criticism by India's attentive public.4 For example, an environmental
journal charged that:

The incentives to attract foreign investment in India's power sector are iniqui-
tous and make little commercial sense. Observers point out that if these projects
go through, ``India will soon have unaffordable, `gold-plated' power, greatly
increased dependence on imports and foreign-exchange out¯ow and a ruined
power equipment-manufacturing sector, besides rendering many industries hope-
lessly uncompetitive'' (Shrivastava 1994, 5).
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Another commentator raised a common suspicion among India's atten-
tive public that electricity privatization, like the economic liberalization
initiated in 1991 in general, was ``a decision imposed from outside'' that
was clumsily pursued by state of®cials (Ranganathan 1996, 825). Perhaps
as a result of public criticism of national leaders' dif®culties with both
wary potential foreign investors and state-level politicians who traded
subsidized power for political support, of®cials took steps to promote
open competition for power contracts with foreign investors.

Senior Chinese of®cials' determination to monitor the location and
nature of foreign energy investment was re¯ected in a statement by the
Minister of Power and Industry: ``Since power supply is of great impor-
tance to the national economy, foreign investment in it will proceed
under the State's macro-control'' (Shi 1994). Of®cial ambivalence about
external involvement was re¯ected in bureaucratic politics involving
inter-agency and factional rivalries within government. Meanwhile, poten-
tial foreign investors consulted presumed experts on Chinese negotiating
practices, and worried about the sanctity of contracts in a policy system
with no tradition of formal law (Mann 1997).

With the exception of a major hydroelectric project discussed in the
ensuing section, the type of energy project proposed did not emerge as a
major public issue in China. In India, media and parliamentary dis-
cussions of alternative energy projects pursued a range of criticisms
raised by external participation. Of gravest concern to environmentalists
was the possibility that energy sources facing public opposition in West-
ern democracies, such as nuclear power and coal, were being marketed
instead in Asia, to policy-makers who discounted environmental and
safety risks. Indian commentators also noted that many large power pro-
ducers relied upon fossil fuels to maximize their convenience and pro®ts
(Down to Earth 1997a). Ironically, however, although India's abundant
coal resources recalled those of fabled Newcastle, a multinational com-
pany's controversial Cogentrix plant proposed to bring imported coals to
Karnataka because Indian coal is generally of inferior quality. The coal
import proposal was duly denounced as a way to increase Indian depen-
dency on fossil fuel imports despite an indigenously available resource.5

In sum, state leaders in China and India faced both domestic and ex-
ternal constituencies in different ways. In China, a small number of of®-
cials could arbitrarily raise energy prices or set a date for the phase-out of
leaded gasoline. Domestic leaders' detachment from civil society also
facilitated Chinese negotiations with external economic interests. In both
cases, political con¯ict was played out within the state bureaucracy.

In India, national policy-makers faced open resistance in state political
arenas and in rural society, where farmers' organizations sporadically but
dramatically claim the public stage. Faced with an international market-
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place, Indian representatives needed to anticipate close public scrutiny
and potentially embarrassing questions that exposed pitfalls to negotiators
and potential foreign investors. Indian debates raised questions about
``ef®ciency'' or ``pro®tability'' as absolute values, and as the ensuing dis-
cussion indicates, about perspectives on ``environmental responsiveness.''

Pressures for environmental responsiveness

Even as pressures for ef®ciency in terms of waste reduction and cost ef-
fectiveness drove efforts to deregulate and privatize instrumental energy
systems in many parts of the world, environmental responsiveness
emerged as an alternative criterion for their assessment. Concerns about
environmental implications of energy use were fuelled by UN-sponsored
global environmental meetings in Stockholm and Rio de Janeiro; the
emergence of environmental problems as a public issue; and the devel-
opment of institutional structures, including Chinese and Indian environ-
mental agencies, to address unwelcome fallout from economic and social
change.

As a criterion for energy system assessment, environmental respon-
siveness was limited by several factors. Like ``sustainable development,''
the term is vague and subject to divergent interpretations. Cause-and-
effect relationships are often unknown or disputed; thus costs and bene-
®ts are unclear. As a result, strong and sustained support for environ-
mental responsiveness as a yardstick for energy systems has not emerged
on a global scale in either public or private sectors. In sharp contrast,
private business support for pro®tability as a measure for ef®ciency is
strong and constant.

Although environmental responsiveness has not become a standard for
energy system assessment in China and India, their political structures
have shaped its manifestation in interesting ways. In a democratic politi-
cal system, environmental responsiveness is not exclusively de®ned by
state leaders in either domestic arenas or settings where domestic and
international actors meet. The reverse may be true in an authoritarian
system.

Costs, bene®ts, and domestic politics

In either setting, national policy-makers can make a strong case that
major hydroelectric projects are considerably more environmentally re-
sponsive than coal-based power projects. Upon its completion, China's
proposed US$25 billion Three Gorges project on the Yangtze River will
be the world's biggest dam. Many smaller but still massive projects have

34 SIMS



been completed in India since the middle of the twentieth century, but
their construction has stirred controversies almost unknown in China. In
India's democratic political system, central pronouncements are chal-
lenged by state, regional, and local residents who ask, in essence, ``envi-
ronmentally responsive for whom and what?''

Engineers' and national leaders' calculations of proposed bene®ts of
major hydroelectric projects have often discounted environmental and
resettlement costs. In an authoritarian system such as China, criticism and
public debate can be and has been banned, and opposition within both
government and society has been suppressed.6 As a result, Western
scholars and the international media generally frame controversy sur-
rounding the Three Gorges Dam, which may displace 1.2 million people,
as a dispute between its major proponent, Prime Minister Li Peng, and
Dai Qing, a journalist and environmental activist identi®ed as ``one of the
few critics who dares to speak out'' (New York Times 1997, 14).

In India, critics of major energy projects include not only famous vet-
eran activists such as Chipko movement leader Sunderlal Bahuguna, who
hugged trees to protest deforestation in the Himalayan mountains and
fasted to register local concerns about the Tehri Dam project, but also
many ordinary men and women whose names never appear in print.
While mobilizing concern in local, national, and international arenas,
Indian activists have drawn attention to the painful displacement of
people who traditionally lack political power and ®nancial resources.
Such dramatic measures have deterred investment in potentially contro-
versial projects by international agencies, including the World Bank.7

In sum, public debate in India underscores the subjective dimension of
environmental responsiveness, and the competing values that restrain
unilateral action by national and state of®cials. Prospects for active local
initiatives in public arenas apart from the marketplace revitalize the
world's largest democracy by stirring widening constituencies into an
active rather than passive role in public life.

Political systems and external interests

The presence or absence of freedom of speech and association exerts
important in¯uences upon Chinese and Indian state leaders' positions in
the international arena. Indian leaders must express and defend positions
regarding energy alternatives and their costs and bene®ts to an atten-
tive public. Indian commentators and non-governmental organizations
(NGOs) put state representatives on notice by monitoring their positions
at home and abroad. No of®cial has been immune from criticism.8

Indian of®cials are vulnerable to potentially embarrassing domestic
criticism that cannot be suppressed.9 In international forums, this can
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strengthen Indian of®cials' claim to represent the world's second most
populous nation. Thus, while Chinese and Indian negotiators may express
similar misgivings about the equity of rich nations' proposals to apportion
costs for remedying such transboundary problems as ozone depletion and
global climate change among industrialized and rapidly growing low-
income countries including China and India, for example, Indian con-
cerns carry more moral authority. Commentary from within Indian soci-
ety lends a democratic dimension to of®cial policy positions, and because
it is not controlled by government, it can in¯uence constituencies beyond
the horizons of the average state of®cial.

Indian environmental activists play a critical educational role for a
wide circle of NGOs and scholars throughout the world. Through mass
media and more specialized forms of communication, Indian commenta-
tors have challenged easy assumptions about global environmental prob-
lems related to energy use held by both Northern NGOs and political
leaders in the world's most pro¯igate energy consumer, the United
States.10 In so doing, they raised important questions about strategies for
reconciling possibly con¯icting imperatives of economic growth and en-
vironmental protection. In particular, they have contested a widespread
North American belief that ``the market'' discharges state responsibilities
for agenda-setting and regulation by offering a range of painless and po-
tentially pro®table solutions to local and global environmental problems.

In sum, as a criterion for assessing energy systems, environmental
responsiveness is weak in relation to the emerging ef®ciency criterion,
which has strong economic and political support in both international and
domestic policy circles. Environmental responsiveness is hindered by lack
of consensus on goals and means. Like democracy or sustainable devel-
opment, it is a process, not a ®xed nostrum with supposedly universal
validity (Fisher 1995). India's democratic political system facilitates
debate about the nature of environmental responsiveness in ways fore-
closed by an authoritarian system. In both systems, however, the spread
of market-driven energy systems leaves vast scope for pursuit of envi-
ronmental responsiveness in areas that yield neither wealth nor pro®ts.
As in the 1950s, such constituencies are overwhelmingly rural. Once
again, they will need state support, but in ways that re¯ect intervening
economic, technological, and political change.

Emerging arenas for clean and ef®cient energy development

Critical economic, technological, and political factors affecting areas
where thousands of Chinese and Indian men and women live without
modern energy resources may be summarized as follows. Economic con-
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siderations include massive growth of demand for energy and the re-
sources needed to meet it. Since neither state can mobilize such vast
sums, the private domestic and foreign investment that was uninterested
and perhaps unwanted in the 1950s is increasingly sought.

Private participation in energy systems has shifted attention from in-
strumental criteria of performance to ef®ciency and pro®tability consid-
erations. Many rural areas would face continued delays in securing prized
energy connections, and meanwhile aggravate biomass depletion and coal-
based pollution, were it not for important technological developments.

Technological change since the 1950s entails a pronounced shift from
perspectives guided by the economies of scale of the industrial revolu-
tion, which placed large-scale coal, oil, and nuclear energy production
under centralized control. Contemporary planners have considered de-
centralized energy production and explored rather than assumed the
nature of emerging demand (CERI and TERI 1995). From such vantage
points, rural citizens' inexperience with the centralized power grids that
urban customers take for granted can be seen as advantageous, for it
facilitates innovation and an array of promising small-scale technological
possibilities.

For example, an Indian environmental journal reported the develop-
ment in Britain of a simple solar-powered pump that is much cheaper to
run than conventional systems driven by fossil fuel engines. Due to the
absence of engineering ± indeed, its inventor calls the device the ``epit-
ome of minimalist engineering'' ± little maintenance is needed. The back-
breaking, time-consuming and wasteful practice that involves millions of
Asians, Africans, and Latin Americans in a daily grind of water extrac-
tion and delivery could be relegated to history if such promising devel-
opments are realized (Down to Earth 1996). Since Asia represents the
world's most dynamic markets for energy, the size of the potential market
may fortuitously be matched by the eagerness of their promoters.

An internationally funded project to increase energy ef®ciency and
affordability through the use of copper was scheduled for implementation
in both India and China beginning in 1998. The US$2.5 billion project,
which is supported in part by the UN Common Fund for Commodities,
will draw upon copper's power to conduct energy effectively to help meet
Chinese and Indian demand for energy at lower costs to society and in-
dividual users (Down to Earth 1998).

Political factors in¯uencing Asia's new frontier of energy development
include a shift in perspectives on the role of the state, born of virtue
possibly learned from past experience and necessity imposed by contem-
porary resource scarcities. Since the 1970s, the centralized state structure
that speci®ed and implemented presumed development through far-¯ung
line agencies has de¯ated in both theory and practice. Particularly in
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democratic political systems, local communities seek to claim authority to
decide such critical matters as energy supply and use, and to de®ne envi-
ronmental responsiveness themselves, instead of passively accepting na-
tional of®cials' judgements.

Political and administrative decentralization does not obviate the need
for state support. An important assessment of rural energy planning in
India concluded that:

intensive intervention, implemented at the cluster of villages level by block [ad-
ministrative unit] institutions, supervised from the block, coordinated from the
district, monitored at the state level and supported nationally appear to be the
most promising combination for making effective interventions in the rural energy
sector . . .'' (Sinha, Venkata, and Joshi 1994, 403±414).

Speci®c areas where of®cial expertise is needed include planning and the
reconciliation of local, regional, and national priorities and capabilities,
and also in demonstrating, monitoring, maintenance, and evaluation of
energy technologies.

Such tasks will draw upon the extensive experience of international
agencies and, particularly, the United Nations, which has actively assisted
the spread of energy technologies that are widely viewed as environ-
mentally responsive, rather than the massive but environmentally con-
troversial projects of the past. As a result, the United Nations offers vast
experience with wind and solar energy technology and their use in rural
areas of low-income countries. Its staff and advisers with general exper-
tise in community development can assist both of®cial and agency tech-
nical specialists and local community representatives. Perhaps one of the
most critical emerging needs in the wake of energy deregulation and pri-
vatization is assistance in developing mechanisms for accountability that
would make energy producers and distributors answerable to people
beyond themselves.

Summary

In the middle of the twentieth century, states sought to develop energy
for instrumental purposes. Initially, the political economy of energy pro-
duction and distribution in China and India was broadly similar, because
both states had abundant coal and shared perspectives on the need for a
dominant, centralized state in promoting economic development. By the
1970s, however, key development objectives remained distant goals. As
past strategies for achieving development were called into question by
uncertain energy supplies, such as oil, and by technologies increasingly
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recognized as wasteful and environmentally unsound, two new criteria
of energy system performance emerged: ef®ciency and environmental
responsiveness.

The preceding discussion illustrates how political regimes affected
Indian and Chinese approaches to alternative energy system criteria.
China's authoritarian system facilitated measures taken in pursuit of ef®-
ciency, including energy price reform and private foreign investment.
India's democratic system illustrated complications that may arise when
political leaders derive power from citizens, who may criticize both do-
mestic and external economic interests. A democracy also highlights the
many-faceted nature of environmental responsiveness, and the impor-
tance of debate and reassessment. Both Indian state leaders and inter-
national constituencies have faced the sometimes bracing test of Indian
public opinion.

If the pursuit of environmental responsiveness is inherently a collective
enterprise, so too is the monitoring of emerging energy systems. Private
interests have strong incentives to monitor pro®tability, which is one as-
pect of ef®ciency. States have incentives to measure the overall ef®ciency
of energy use and the effectiveness of its distribution. Environmental
responsiveness is a shared concern of states, market-led forces, and the
citizens who use energy in their daily lives. Because of its extensive ex-
perience with environmental technology and informal education about its
use and effects, the United Nations can and probably will be a catalyst in
crystallizing both goals and standards for environmental responsiveness
in the twenty-®rst century. In particular, it can help rural communities
draw clean energy from renewable sources, including wind and the sun,
and thereby consign the ``ignoble fuel'' and its fellow fossils to history.

Notes

1. The author would like to thank Brian Halber and Rochelle Perry for research assis-
tance, and Joshua Foster and Jeannie Sowers for helpful suggestions.

2. Unless otherwise indicated, ``systems'' refers to energy production and distribution.
3. For a discussion of issues and policy processes, see Kingdon (1984).
4. Among the extensive material on Enron, see, for example, Shrivastava (1994); Bartels

and Pavier (1997).
5. Purkayastha and Ghosh 1997, 99. The old expression, ``bringing coals to Newcastle,''

refers to the introduction of unneeded resources to an area where they are abundant.
6. See Qing (1994); Starr (1997); New York Times (1997). Among the many books chron-

icling the history of major dam construction, see, for example, Reisner (1993).
7. See Down to Earth (1997b, 39). On the controversial Sardar Sarovar Dam across India's

Narmada River, see Fisher (1995) and Caul®eld (1996).
8. Successive prime ministers have drawn pot-shots in many publications. See, for example,

``Narasimha Rao Visits Jurassic Park,'' Economic and Political Weekly, 28 May 1994.
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9. The Indian state's inability to do so was evident in its unsuccessful efforts to contain
protest within India over the controversial Narmada or Sardar Sarovar Dam. See Fisher
(1995, 44).

10. See, for example, Agarwal and Narain (1991).
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3

Sustainability, degradation, and
livelihood in third world cities:
Possibilities for state-society
synergy

Peter Evans

The quality of life at the end of the twenty-®rst century will depend fun-
damentally on whether a way is found to solve the problems of third
world cities. At least three-quarters of the new membership in the world's
population during the twenty-®rst century will live in third world cities.
Their hope of enjoying a liveable environment will depend on a funda-
mental transformation of the political economies of those cities. Without
such transformation, degraded, debilitating living environments will con-
front most third world citizens. Economic growth and new technology
may help, but will not resolve the problems of third world urban envi-
ronments. Political and economic institutions must be reconstructed to
confront the complex and contradictory challenges of making urban
environments liveable.

Conventional approaches to the political economy of the state suggest
little in the way of positive strategies. Realist analysis of the ways in
which states use their power as sovereigns to maximize the ``national in-
terest'' suggests pessimistic conclusions when it comes to environmental
problems. It is not only global environmental issues, like the ozone layer,
that will be neglected if the traditional logic of competing sovereign states
prevails. States primarily concerned with enhancing their sovereign
power are also unlikely to focus on domestic environmental issues. Eco-
nomic and military prowess depend on sound environmental policy only
in the long run.

If traditional state-centred politics have little to offer in the environ-
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mental arena, calls for curtailing the role of the state offer even less. The
``natural'' logic of markets leaves environmental improvements as under-
supplied collective goods and degradation as a negative externality for
which both producers and consumers will try to avoid responsibility.
Shifting incentives in a way that forces private economic actors to pay
real attention to environmental issues implies more state involvement,
not less.

Efforts to analyse the role of the state in fostering livelihood and sus-
tainability in third world cities may have to leave behind both pre-
occupations with states as unitary geopolitical and military actors and
outmoded ``state versus market'' debates. Such efforts are much more
likely to pro®t from a focus on the myriad local manifestations of the
state ± the city governments and local public agencies that confront urban
economic problems on a quotidian basis. Such organizations are certainly
as important to third world cities as foreign ministries. Even the con-
sequences of decisions made by ®nance ministries depend in part on the
imagination and effectiveness of such local public institutions.

While no one understands clearly how to make third world cities work,
some things are plain. First, solutions cannot be individual ± they require
the massive provision of collective goods and therefore depend on public
institutions. Second, governments ± local and national ± while they must
be a part of the solution, can only be a part. Excepting eÂ lites, most third
world urban dwellers even supply their own housing, using their own
labour, savings, and ingenuity. Public solutions will only be effectual if
they are designed to complement the actions of communities.

Markets by themselves are not solutions either. While more effective
markets certainly help solve the problems of af̄ uent urban dwellers, they
cannot solve the most pressing problems of the urban poor. By them-
selves, more effective markets will neither give the urban poor secure
tenure in the areas where they need to live in order to work, nor provide
them with the infrastructure and urban services necessary to make cities
liveable.

For solutions that speak to the needs of the urban population as a
whole, popular initiatives and institutional responses must come together
in a mutually supportive synthesis. Unfortunately, this proposition is easy
to put forward as an abstract principle but extremely dif®cult to turn into
systematic general practice. There are innumerable examples of commu-
nity initiatives prospering with the support of of®cial agencies, but an-
tagonistic stalemates in which both state and society end up frustrated
losers are just as prevalent.

The real question is whether the development of shared under-
standings of the political dynamics of third world urban environments can
outpace the changing reality of the problems themselves. Extracting
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commonalities from successful cases while delineating the contextual
speci®cities that limit transferability is the ®rst step toward successful
strategizing. Most proposed generalizations will be shot down, but some
will survive in reconstructed form. Generating and implementing useful
ideas faster than urban environments degenerate is a daunting challenge,
but that is no excuse for abandoning the effort.

This chapter will look at how variations in state capacity make a dif-
ference to urban degradation and sustainability, but it also starts from the
assumption that the effectiveness of state action depends on how the state
is connected to society. For empirical examples, this chapter will draw on
some cases from Brazil. It will examine the provision of infrastructure,
including transportation, sewers, and water, and problems of pollution
control. Provision of infrastructure draws the state into a ``productive''
role, either organizing the delivery of the services in question or provid-
ing them directly. Trying to control pollution involves the state as a reg-
ulator. What is interesting is that in both cases success depends on the
character of the relation between public agencies and societal actors,
whether the societal actors play the role of ``co-producers'' of urban
infrastructure,1 sources of political pressure to expand environmental
action, or implementers of state-constructed strategies. This chapter
argues that, in all these cases, the exploitation of different kinds of pos-
sibilities for ``state-society synergy'' is crucial to fostering more sustain-
able outcomes.2

Brazil is a good laboratory in which to examine the relations between
the state and urban sustainability or degradation, because it offers a
range of political variation under the aegis of a single national state
(Ames and Keck 1997, 2). In some regions, the structure of local politics
has created space for imaginative local politicians to come up with inno-
vations that are copied around the world. In other cases, the structure of
local politics has had the opposite effect, crippling innovative efforts by
state agencies and forcing imaginative public servants to abandon their
efforts to improve the urban environment.

The discussion begins with a story of a failure, the breakdown of
FEEMA (FundacËaÄ o Estadual de Engenharia do Meio Ambiente), Rio de
Janeiro's once promising regulatory agency. The case illustrates the ways
in which lack of coherence in the overall organization of the state appa-
ratus can destroy the capacity of even a technocratically solid individual
agency, and undercut the ef®cacy of even massive infusions of external
funding. It also illustrates the potential (ultimately unrealized in this
case) for increasing ef®cacy by building ties with polluters themselves.

From FEEMA, the analysis moves to one of Brazil's most touted suc-
cesses, its ``ecological capital'' of Curitiba. Here an innovative local state
apparatus has achieved dramatic successes in the delivery of urban infra-
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structure, most clearly in the form of its system of collective transport.
Curitiba's success immediately poses the question, ``What were the so-
ciopolitical prerequisites underlying effective state action?'' At the same
time, Curitiba's success as a city has been accompanied by an explosive
growth in its urban periphery, much of which is still not served in terms of
basic infrastructure like sewers and water. This in turn raises the question
of how the structure of state-society relations, which has served the
middle-class core of the city so well, can incorporate the marginalized
poor whose problems are at the heart of urban dilemmas in any growing
city.

To explore the possibility of state-society synergy even when the soci-
etal counterparts are marginalized communities, the analysis uses the
prism of political struggles over the provision of sewers and water in the
advanced industrial centre of SaÄ o Paulo, a case that shows how mobilized
communities (however economically marginal) can increase the ef®cacy
of state agencies, even when the relations between these communities
and the state is confrontational.

The overall result is more optimistic than the perspective provided by a
conventional political economy of the state. Together these Brazilian
stories suggest some potential propositions concerning the conditions
under which state and society might come together in a productive, mu-
tually supportive synthesis. These cases suggest, in short, that a ``state-
society synergy'' perspective is a particularly appropriate way of looking
at problems of sustainability and degradation in the urban contexts.

The concluding section of the chapter moves from the level of cases
back to the level of general analysis. It highlights the variations in state-
society synergy revealed in the individual cases, and returns to a more
general discussion of the role of the state in relation to urban environ-
mental issues. Finally, this concluding section comments on the possible
implications of the analysis for the potential role of the United Nations in
confronting problems of sustainability, degradation, and livelihood in
third world cities.

Pollution control in Rio

The evolution of FEEMA during the late 1990s illustrates, sadly but well,
the extent to which the capacity of state agencies depends on a stable and
supportive political context.3 Founded in 1975, FEEMA was the linchpin
of the system of pollution abatement for the metropolitan region of Rio
de Janeiro and the striking bay (BaõÂa da Guanabara) around which the
city sits. With an initial staff of 700 employees, it was in charge of mon-
itoring air and water quality and regulating the roughly 6,000 industrial
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®rms that discharged organic waste and heavy metals into the bay each
day (GEDEG undated). Initially, FEEMA was well funded, able to pay
good salaries, and therefore able to attract a high-quality body of pro-
fessionals. It became a model environmental agency within the Brazilian
context and was internationally recognized for its work on environmental
management (Margulis and GusmaÄ o 1997, 3).

In the 1980s, however, both the ®scal situation of the state government
and the place of FEEMA in the government's priorities shifted, to the
agency's disadvantage. Salaries declined and by 1992 were less than one-
quarter the level they had been at when the agency was founded. Falling
salaries made it impossible to maintain previous standards of excellence.
The general level of commitment of the professional staff fell along with
their salaries. Absenteeism reached the point at which only about half
the staff was on duty at any particular time. Even worse, staff began to
depend on private consulting jobs in the very sectors that FEEMA was
supposed to be regulating. Gradually, FEEMA's reputation for profes-
sional excellence was corroded by allegations of corruption and its ability
to perform even its routine monitoring tasks was compromised (Margulis
and GusmaÄo 1996, 11).

Just how intractable FEEMA's problems had become was demon-
strated by a failed attempt at reviving the agency in the mid-1990s. At the
beginning of 1995, a newly inaugurated state government invited a young
environmental economist, Sergio Margulis, to take over the presidency of
FEEMA (and become simultaneously Sub-secretary for Environment in
the state government). Margulis entered his of®ce with the proclaimed
aim of revitalizing FEEMA, recovering the full glory of its pioneering
past, and making it again a centre of scienti®c excellence and an institu-
tional model. While recovering the agency's past, he also wanted to
transform and modernize its role. His goal was to leave behind the old
``command and control'' model of environmental management which
focused the agency on policing tasks. Instead, he advocated building ties
with entrepreneurial and community groups so as to ``turn them into
active participants in the execution of goals and strategies of environmen-
tal management'' (Margulis 1995a, 3). He offered, in short, a vision that
would go beyond the old ``command and control'' model of environmen-
tal management and move toward a ``state-society synergy'' model.

Sixteen months later Margulis' visions of a revitalized FEEMA were
dust. He had resigned from the presidency, wiser but disillusioned by his
experience. He had discovered that without being able to recuperate the
basic capacity of the agency as a professional and bureaucratic organiza-
tion, building state-society synergy was impossible, and without the sup-
port of a politically coherent, committed state government, recuperating
the basic capacity of the agency was a goal beyond reach.
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Lack of commitment was clear in the budgetary process. In order to
recuperate staff morale and commitment, FEEMA would have had to
make some progress in improving salaries, which in turn required that
the state government commit new resources. Instead, the budgetary pro-
cess proved disheartening. It began with the state legislature cutting
FEEMA's proposed budget by 12 per cent. Worse still, only 40 per cent
of the reduced budget allocation was actually transferred to FEEMA.
(Margulis and GusmaÄ o 1996, 7; 1997, 8). Lack of commitment to envi-
ronmental issues was also illustrated by the fact that revenues specially
earmarked in the Constitution for a fund for environmental control
(FECAM ± Fundo de Controle Ambiental) were at ®rst not channelled
into the fund at all and then channelled into the fund but not released to
environmental agencies like FEEMA.

The state government's inability to project a coherent overall approach
to environmental management was evident in the con¯ict-®lled relation-
ship between FEEMA and the state water company (CEDAE ± Com-
panhia Estadual de AÂ guas e Esgotos). A contract with CEDAE for the
regular analysis of water quality in CEDAE's system absorbed about
60 per cent of the resources that FEEMA could devote to water-quality
monitoring. Instead of being a partnership between the service provider
(CEDAE) and its technical auxiliary agency (FEEMA), this relationship
was characterized by debilitating con¯ict. When FEEMA ful®lled its
obligation for public disclosure by announcing water-quality problems in
certain parts of the CEDAE system, CEDAE simply denounced FEEMA
as unquali®ed to do the analysis. From the beginning of the 1990s,
FEEMA was unable to collect payment for its monitoring services, a debt
that amounted to over US$5 million by the middle of 1996 when FEEMA
®nally gave up monitoring the water quality in the state company's sys-
tem (Margulis and GusmaÄo 1996, 7±8; 1997, 8±9).

The costly absence of a coherent shared project among state agencies
whose work should have been inherently complementary was equally
apparent in the operation of the massive (US$800 million) Programme
for the Clean-up of Guanabara Bay. Funded by the InterAmerican
Development Bank and Japan's Overseas Economic Cooperation Fund
(OECF), this project consisted primarily of the construction (by private
contractors) of sanitation and water supply infrastructure, mainly in the
less privileged ``suburbs'' to the north of Rio city proper. Monitoring
and assessing the changes in the bay's water quality, clearly a crucial
function if the project was to succeed in accomplishing its goals, was
FEEMA's obligation. The importance of FEEMA's role was underlined
by the funders when they earmarked US$20 million of the project funds
for strengthening FEEMA's institutional capacity. Yet the agencies
implementing the project, in part because they were primarily concerned
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with its public works aspects, resisted the release of the environmental
control part of the funding (FEEMA's part), aggravating rather than
ameliorating FEEMA's institutional problems (Margulis and GusmaÄ o
1996, 8; 1997, 10).

Ironically, FEEMA had greater success building productive alliances
with the polluters it was in charge of regulating than it had with its sister
agencies in the state government. Consistent with his view that FEEMA's
chances of achieving results via a ``command and control'' strategy were
unlikely, Margulis decided to work with the local industry association
(FIRJAN ± FederacËaÄ o das InduÂ strias do Estado do Rio de Janeiro) to
see if a system could be devised that would make smaller demands on
FEEMA's increasingly precarious organizational and professional capac-
ity, but still promise a reduction in industrial pollution. In fact, the in-
dustry association was quite receptive and an interesting plan emerged.
Potentially polluting industries were divided into ®ve groups according to
their location on different river basins which fed into the bay. Each group
was constituted as a consortium with collective responsibilities for reduc-
ing pollution levels in their river basin. The plan meant that FEEMA
could focus on enforcing lower pollution levels for each basin as a whole,
leaving it up to individual ®rms to decide among themselves on the most
economical means of meeting the goals, given each ®rm's capacity to re-
spond to its speci®c emission problems (Margulis and GusmaÄ o 1996, 13±
14; 1997, 15±17).

While this effort at state-society synergy did reduce the demands on
FEEMA (in comparison to what would have been required to produce
the same results by means of monitoring speci®c emissions from each
individual ®rm and then enforcing reductions), the system still depended
critically on FEEMA's being able to sustain a certain minimal level of
capacity and credibility. Collective responsibility for overall levels of
pollution is attractive only as long as the alternative is enforcement of
speci®c levels of emissions at each individual company. If FEEMA
becomes too decrepit to enforce individual standards credibly in any case,
then there is little incentive to participate in the collective consortia. In
short, the same organizational and professional capacity that is the basis
for successful execution of traditional pollution control tasks also under-
lies more innovative ``state-society synergy'' approaches.

Buses and parks in Curitiba

During the 1970s Curitiba, the capital of the southern Brazilian state of
ParanaÂ , was the fastest-growing city in Brazil. Between 1970 and 1990 a
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million people were added to the city's population, so that by 1990 what
had been a quiet town of 140,000 at the eve of the Second World War had
become a metropolis of 1.6 million people with another 650,000 living in
the surrounding metropolitan region.4

Given such explosive growth, degradation in the quality of urban life
would be a normal expectation. Curitiba's problems could certainly have
been expected to follow this pattern since one of the major impetuses for
the growth of its population was the shift from a more labour-intensive
form of agricultural production (coffee) to a more capital-intensive one
(soy) in the northern part of the state, which left massive numbers of
untrained rural workers without a source of livelihood. Nor did Curitiba
have any obvious natural advantages which might have allowed it to sus-
tain such growth. It was not a port or a major industrial centre. Its rela-
tively cold, damp climate did not lend itself in any obvious way to tour-
ism. It was certainly not a major ®nancial centre like Rio or SaÄ o Paulo.

Despite its rather ordinary economic prospects and burden of rapid
growth, Curitiba emerged from its growth period with a ®rm claim to the
title of ``Brazil's Ecological Capital.'' During the fanfare stimulated by
the 1992 UN Conference on Environment and Development in Rio,
Curitiba was touted by the full range of international media, including
conservative business journals like The Economist, The Financial Times,
and The Wall Street Journal, as being a model of ecological success.5
While local critics who claimed that intensive marketing of the city's
image played an important role in generating this international fanfare
(e.g. Garcia 1997) are unquestionably correct, there is nonetheless sub-
stance underlying Curitiba's ``ecological capital'' claim.

An extraordinary system of public transportation is perhaps the single
best example of the city's success. It is suf®ciently ef®cient and inexpen-
sive to attract 75 per cent of the city's commuters, 28 per cent of whom
previously travelled to work by car. The result is not only less-congested
city streets and lower transportation costs than in most Brazilian cities
but also a 25 per cent saving in fuel consumption and consequently one of
the ``lowest rates of ambient air pollution in Brazil'' (Rabinovitch and
Leitmann 1993, 29).6

This surprisingly effective system was initiated in the early 1970s along
with a new city plan that emphasized growth along particular ``axes''
spreading out from the city centre. Each axis is served by a ``trinary''
system of roads which includes two lanes restricted to buses only as well
as lanes for local traf®c (immediately adjacent to the bus lanes) and ex-
press roads for cars and trucks, one block away from the bus lanes on
either side (Rabinovitch and Leitmann 1993, 21). Zoning rules helped
ensure that high-density urban development (in the form of high-rise
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apartments, for example) would take place along the axes. The resulting
pattern of land use made an ef®cient system of collective transportation
possible.

To exploit the possibilities created by the urban design it had fostered,
the city government created a remarkably ef®cient bus system. The choice
of buses rather than a metro or light-rail system made it possible to build
a comprehensive system without forcing the city into bankruptcy.7 Be-
cause the buses were part of an urban plan which gave them exclusive
traf®c lanes rather than leaving them to ®ght their way through normal
traf®c, the time it took passengers to arrive at their destinations was cut
in half. Other innovations cut commuting time even further. The local
Volvo factory produced ``articulated buses'' which expanded the capacity
of a single bus from 80 to 270 passengers. New ``tube stations'' allowed
passengers to enter and pay their fares prior to the arrival of the bus and
then board the bus at the level of seating, as though it were a metro train.
The overall result was a bus system that rivalled a metro system in terms
of ef®ciency, but could cover the entire city at a fraction of what a metro
system would have cost.

Curitiba's bus system is a perfect example of how a capable, coherent
public administration can make ``state-society synergy'' work. On the one
hand, the creation of the system depended absolutely on the existence of
a coherent, publicly enforced plan of roadways and land use designed to
make collective transportation feasible. Yet the city government was
acutely aware of the limits of its own capacity and the necessity of relying
on private partners. A number of different private companies are licensed
to operate different routes (ensuring that none of them has any monopoly
power vis-aÁ-vis the city). The payment they receive is based on the num-
ber of passenger/kilometres they deliver, giving them an interest in max-
imizing the utilization of the system. In addition, their return depends on
the capital they have invested in the bus ¯eet, which helps account for the
fact that the average bus in Curitiba is only three years old (as opposed to
eight years old in other Brazilian cities) and therefore has substantially
lower emissions levels (Rabinovitch and Leitmann 1993, 29).

Relying on private companies to undertake the operation of the system
undoubtedly helps make Curitiba's buses run more ef®ciently than those
of other cities. If the city had tried to operate the system by itself it would
have risked the kind of bloated, clientelistic, 200-employees-per-vehicle
public transport systems that plague some other Brazilian cities. Such a
strategy would also have sapped scarce public managerial capacity which
could be better used elsewhere. Nonetheless, the role of public author-
ities remains as central to the operational side of the system as it was in
creating the initial preconditions for its success.

The city carefully regulates the private companies, to ensure that both
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the level of service is maintained and the companies get a suf®cient level
of return to make operating the system an attractive proposition from
their point of view. With the assistance of the City Planning Institute
(IPPUC ± Instituto de Pequisa e Planejamento Urbano de Curitiba), a
parastatal company (URBS ± UrbanizacËaÄo de Curitiba; a parastatal or-
ganization is one which is separate from the normal bureaucratic ma-
chinery of government, but which is owned/controlled by public author-
ities) sets the parameters of the system, including ``calculation of bus
timetables and frequencies, development of new bus routes, determina-
tion of the necessary number of buses, monitoring the performance of the
system, training drivers and conductors, and responding to suggestions
and complaints from the bus users'' (Rabinovitch and Leitmann 1993,
22). City Hall and URBS also set the level of fares for the system, man-
aging to maintain some of the lowest fares in Brazil while still providing
enough incentives so that the companies continue to invest. This is a
market-oriented operation ± Curitiba's bus system pays its own way on
the basis of the fares collected ± but it is a market carefully shaped by the
visible hand of public planning and regulation.

In addition to public transportation, a variety of other successes vali-
date Curitiba's claim to being an ``ecological capital.'' The city's green
space per inhabitant was expanded 100fold from 0.5 m2/inhabitant to 50
m2/inhabitant between 1970 and 1993 through an aggressive programme
of recuperating underutilized and abandoned areas and turning them into
parks (Rabinovitch and Leitmann 1993, 37). Over 70 per cent of the city's
households participate in a recycling programme by sorting their solid
waste (Rabinovitch and Leitmann 1993, 36). A carefully planned indus-
trial zone on the edge of the city has generated 200,000 jobs with minimal
negative impact on the environment by recruiting low-environmental-
impact industries (Rabinovitch and Leitmann 1993, 43).

Looking at Curitiba's accomplishments, two questions remain. First,
how can this extraordinary success be explained? What are its sociopo-
litical underpinnings? Second, can the admirable quality of life that has
been provided to the middle-class population living within the city limits
be extended to include the population of the metropolitan region sur-
rounding the city, a population which is substantially poorer, still lacking
in basic infrastructure like sewers, and expected to match Curitiba's pro-
jected population of a 1.5 million people with 1.5 million of its own over
the course of the next 12 years (Samek 1996, 70, 158).

The sociopolitical roots of Curitiba's success probably begin with the
fact that the city's politics were not dominated historically by a traditional
oligarchy. As Ames and Keck (1997, 15) point out, ``ParanaÂ lacks the
kind of traditional economic and social oligarchy that is common in much
of Brazil.'' The erva mate (a bush whose leaves are used to make the mate
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tea commonly drunk in southern Brazil, Argentina, and Paraguay)
growers who were the state's ®rst agrarian eÂ lite never achieved the kind
of semi-feudal level of domination enjoyed by sugar-growers in the north-
east. The potential power of traditional agrarian eÂ lites was further diluted
by the arrival in the latter half of the nineteenth century of a diverse set
of immigrants, many of whom managed to make their way as indepen-
dent farmers.

People who have some political and economic clout, but not enough to
be able to rely solely on political connections and economic privilege to
ensure that their needs are met, are more likely both to care about col-
lective goods and to foster the public institutions that deliver them. So it
is not surprising that a social structure like Curitiba's might generate the
most robust public institutions.8 Nonetheless, the particular pattern of
institutional development that led Curitiba to its position as an ``ecologi-
cal capital'' involves a combination of path-dependent institution building
and political entrepreneurship that is worth underlining.

The ``Plan Agache,'' created for the city by the French planner Alfred
Agache, is usually cited as the beginning of Curitiba's transformation.
While the centre of the contemporary city is still marked by some of the
avenues created under this plan, its cultural legacy may have been more
important than its physical one. It established the idea that growth could
be directed rather than simply accepted. Thus, when the city later dou-
bled in size over the course of the 10-year period between 1950 and 1960,
the response was to turn again to the possibility of directing the pattern of
growth. In 1963 URBS, the parastatal that would eventually manage the
transportation system, was created. In 1964 two ®rms from SaÄo Paulo
won the bid to provide a new city plan (IPPUC 1996, 45; Rabinovitch and
Leitmann 1993, 8). The following year, IPPUC was created as a planning
institute that would generate the local expertise required to implement
the plan. IPPUC would eventually grow to an organization of over 200
people, including 100 professionals. It would also provide the incubator
and training ground for Curitiba's most famous mayor, Jaime Lerner, as
well as the current mayor, Cassio Taniguchi (Rabinovitch and Leitmann
1993, 10).

Curitiba's success, then, is built ®rst of all on a socio-economic structure
in which groups with a strong vested interest in the provision of urban
collective goods have suf®cient political weight. This socio-economic con-
text made it easier to legitimize a culture in which collective responses
to shared problems could be anticipatory rather than reactive. The legit-
imacy of planning allowed the institutionalization of a set of organiza-
tions devoted to the shaping of effective shared responses. A solid set
of public institutions increases the likelihood that policies will be success-
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ful and successful policies reinforce, in turn, political support for public
institutions.

If institutional advantages can be leveraged through imaginative polit-
ical entrepreneurship, the possibility of positive outcomes is further
enhanced, and Curitiba has certainly bene®ted from political entrepre-
neurship. Jaime Lerner, who moved from the presidency of IPPUC to
become mayor of the city in 1971 and served as mayor for a total of 12
years over the course of the next two decades,9 is without question a
skilful and imaginative political entrepreneur whose creations (from the
®rst pedestrian mall to the ``tube stations'') captured the imagination of
the citizenry. While it is important to recognize the role of political
entrepreneurship and creativity, however, it is also important to recog-
nize that without the infrastructure provided by a robust set of public
institutions, and the culture and personnel that go with them, the ability
of even the most imaginative planner to ``deliver the goods'' is severely
constrained.

If Curitiba were a small island, like Singapore, or located in a national
context of high welfare and low population growth, like Sweden or Swit-
zerland, then it might be appropriate to simply celebrate the city's victo-
ries and try to ®gure out how to copy them. But Curitiba is located in
Brazil in an epoch where increasingly capital-intensive agriculture con-
tinues to push populations out of the countryside and an increasingly
capital-intensive industrial sector lacks the capacity to generate a com-
mensurate number of manufacturing jobs. In part precisely because its
past success makes it an attractive destination, Curitiba must face the
same problem as other third world cities: how to deal with a growing but
impoverished peripheral population which can neither secure the private
income to participate in the urban land market nor generate the tax rev-
enues that are necessary to provide it with conventional urban services.

The city government clearly recognizes that its future as an ``ecological
capital'' depends on its ability to extend its success to the poorer sur-
rounding communities, yet it also recognizes that such an extension is a
daunting challenge. Over the course of the two decades from 1991 to
2010, the population of Curitiba is expected to grow by only about 25 per
cent. The population of some of the poorer communities in the sur-
rounding metropolitan area, like Colombo and Almirante TamandareÂ , will
come close to tripling in size. Instead of representing almost 90 per cent of
the population of the metropolitan region, as it did in 1970, Curitiba will
represent less than half by 2015 (COMEC 1997, 8; Samek 1996, 158).

In 1991, over 90 per cent of heads of households with incomes greater
than 10 minimum salaries lived in the city proper, whereas heads of
household earning less than two minimum salaries a month were already
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close to becoming the majority in the surrounding communities. Once
economic disparities are re¯ected in spatial segregation, the potential
for overt political con¯ict between rich and poor, something which has
been strikingly absent from public political debates in Curitiba,10 is
undeniable.11

Land occupations (or, as they are more pejoratively labelled in the
press, ``invasions'') are a good example of how the governance of urban
growth can be forced outside the boundaries of consensual planning into
the arena of political struggle between the dispossessed and their more
privileged fellow citizens. Obviously, Curitiba's city government could
not sanction the take-over of land by those who don't own it without ali-
enating its essentially middle-class constituency. Yet the popular move-
ments that initiate occupations have little option but to ``live outside the
law.'' Participants in these occupations, like Sebastiana (Tiana) Oliveira
Motta, an activist in the 1988 Xapinhal occupation, are convinced that
urban real-estate markets hold only ``the death of high rents.'' Success-
fully staking a non-market (and therefore illegal) claim to some land is
viewed as the ``passage from death to life'' and pursued with corre-
sponding fervour.12 Dealing with the irreducible con¯ict of interest be-
tween those fortunate enough to own land and those, like Tiana, who
know that they will not be able to afford decent housing requires a quite
different de®nition of ``state-society synergy'' than the one that has
worked so well for Curitiba in the past. Nor are the problems of city
government likely to end with the regularization of an occupation. Tiana
ends her diary of the Xapinhal occupation by saying, ``This is only one
successful step. Now it is the ®ght for water, electricity and the construc-
tion of a decent house. There is a lot of struggle ahead.'' (Motta 1991, 40).
Political struggle is likely to become part of the process of infrastructure
development as well as part of the process of land allocation.

Does this mean that Curitiba's efforts to become an ecological capital
will inevitably be undermined by the larger contradictions of a society
that current President Fernando Henrique Cardoso characterizes as ``not
underdeveloped but unjust''? Not necessarily. Dealing with land that is
occupied by one set of people but owned by another set is a generic
problem for third world ``megacities'' and has stimulated a variety of
creative responses.13 Curitiba's problems are less extreme than most and
its public institutions are more robust and creative than most. There is no
reason to believe that it will be incapable of dealing creatively with
processes of urban growth that are more con¯ictual than those of the
past. In fact, a quick look at struggles over infrastructure in Curitiba's
much less ecologically successful neighbour, SaÄo Paulo, suggests that
con¯ictual relations between poor communities and state agencies can be
a source of productive state-society synergy.
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Sewers in SaÄo Paulo14

The favelas (slums) of SaÄ o Paulo are less famous than those of Rio de
Janeiro, but their population is no less numerous and their living con-
ditions no less dif®cult. In 1973, only 20 per cent of SaÄ o Paulo's favelas
had potable water. Fourteen years later, in 1987, 99 per cent did. During
the same period there was also a 15 fold increase in the proportion of
favelas served by sewers. For the Curitiba metropolitan region, where the
proportion of the households served by sewers in 1993 was only 46 per
cent15 and some of the region's communities had no sewers at all,16 the
dynamics of SaÄ o Paulo's phenomenal increase in the provision of basic
collective goods are of obvious relevance.

The extension of sewer service to marginal communities is not neces-
sarily con¯ictual. In other Brazilian contexts, the story of the extension of
sewer systems began, like Curitiba's bus system, with the imagination of
technocrats working inside the state and then proceeded through the
construction of state-society synergy based on what Ostrom (1996) would
call ``co-production.'' ``Condominial sewers,'' originated by Brazilian en-
gineer JoseÂ Carlos de Melo, have been very successful in giving poor
communities an avenue for cooperating with state agencies in building
their own sewer systems, and have enabled a considerable expansion of
sewer systems to poor communities.17

In SaÄo Paulo in the 1970s and 1980s, however, the expansion of basic
infrastructure to poor communities was based on a different sort of syn-
ergistic interaction of communities and state agencies. The starting point
in SaÄ o Paulo in the 1970s and 1980s was not an innovation promoted by
progressive technocrats within the state. It was the poor communities
themselves that took the initiative. Neighbourhood associations, origi-
nally mobilized to demand cost-of-living adjustments from an authoritar-
ian military regime, began to ®ght for the provision of normal urban
services. Neighbourhood women fought small battles for improvements
in health care and schooling for their children (Watson 1992, 40±41).

These quotidian struggles were punctuated by larger confrontations
with state agencies in which men were more likely to become involved.
Over the course of such con¯icts, communities learned to work together
and to pressure government agencies in more sophisticated ways. Public
demonstrations in which busloads of people from the favelas arrived at
the headquarters of the state sanitation company (SABESP) with buc-
kets full of undrinkable water were combined with small meetings in
which association leaders proposed alternative technologies, discovered
through contacts with university housing specialists, to SABESP techni-
cians (Watson 1992, 34±35, 45).

What is most interesting about the contestation between these com-
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munities and the state agencies they were pressuring is that contestation
was always combined with engagement. In their meetings with agency
staff, neighbourhood activists learned about the technical and legal
problems that stood in the way of state action. Having learned, they for-
mulated new strategies that would circumvent these problems. Perhaps
even more important, they learned about the organization of the public
agencies with which they were dealing. They learned how to use more
sympathetic state agencies to pressure less sympathetic ones, and which
arguments were effective in which of®ces.

Eventually, as democratization replaced military appointees with
elected mayors and governors, neighbourhoods found allies whose pres-
sure from above would complement their own pressure from below.
Pressure, channelled through sympathetic parts of the public sector, led
to small organizational changes that made big differences.

SABESP, the state sanitation company, was a well-managed company
with a high level of technical competence, but it was determined to stick
to the provision of conventional water and sewer hook-ups and therefore
very reluctant to serve favelas with dubious legal status and no real
streets. Communities responded by focusing their efforts on other, more
sympathetic organizations and gained their ®rst successes. With the help
of pressure from a new elected mayor, the Municipal Bureau of Social
Welfare and the Municipal Development Agency were persuaded to set
up a pilot organization (Profavela) that would work in poor neighbour-
hoods with neighbourhood associations and connect them up with
SABESP's regular networks (Watson 1992, 57±67). Profavela not only
succeeded in multiplying the number of favela water connections enor-
mously (from 2,000 to 27,000) but also gave SABESP district of®ces some
experience in dealing with favelas (Watson 1992, 63±64).

Later, with help from a newly elected state governor, SABESP was
persuaded to set up its own internal ``favela team,'' whose technocrats
became insider allies for the outsider neighbourhood associations. These
insiders ®gured out what techniques for the extension of water and sewer
networks into favelas would be most acceptable to SABESP's engineers.
They then used the threat of neighbourhood mobilization as a way of
persuading the organization to adopt new techniques. Thanks to this
insider/outsider combination SABESP began putting water connections
into the favelas at an unprecedented rate, so that by 1987 99 per cent of
all favelas had at least partial water connections and the majority had
water service going to all households.

What the SaÄo Paulo example suggests is that state-society synergy need
not always be consensual and con¯ict-free in order to be effective. As
long as contestation between communities and the state is combined with
engagement, con¯ict can play a vital role in creating synergy. Even more
important, this case underlines the fact that the state is not a monolith.
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There are likely to be some potential reformers in even the most hide-
bound agencies. Aggressive community action empowers these internal
reformers and helps transform the character of the agencies in which they
work.

Conclusion: State, society, and the struggle for liveable cities

Examining the role of the state in relation to environmental issues in
third world cities produces a discourse quite different from that which
dominates most discussions of the state in the contemporary global po-
litical economy (Evans 1997c). The discussion here has been able to pro-
ceed without reference to the supposed evaporation of the power of the
state. If the declining ability of nation-states to counterbalance the pri-
vate power of transnational corporations played a role in the local urban
dramas that were the focus of attention in this chapter, it was a diffuse
and indirect one, not the centre of the story. Yet the authoritative legiti-
macy of public organizations and the fact that they can be held responsi-
ble for the realization of collective interests, both of which are at the es-
sence of the concept of the state, were absolutely central to the unfolding
of these local dramas. One of the implications of this analysis may well be
that preoccupations with the changing relations of states to the global
political economy should not distract analytical attention from the per-
sistently essential role of public institutions in confronting collective
dilemmas like the degradation of urban environment.

The organizational capacity of city governments to deliver public goods
is crucial to making cities liveable, but public institutions also play a crit-
ical role because they articulate shared interests. Sometimes this means
taking inchoate needs and aspirations and giving them a form that cap-
tures the imagination of the community, as in Curitiba. Even when public
agencies are the targets of indignation because of their inability to meet
obvious societal needs, as in the case of SaÄo Paulo, they are still lenses
that help focus communities on the pursuit of their collective interests.

Because public institutions are so central to the dynamics of environ-
mental politics, their capacity as institutions is a decisive determinant of
whether environmental goals are likely to be realized. It is hard to over-
state the importance of simple quotidian kinds of capacity in the form of
trained, competent personnel, suf®ciently well rewarded to be willing and
able to devote themselves to carrying out organizational goals. The con-
trast between the devastation of organizational strength in the case of
FEEMA and the gradual construction of institutional capacity in the case
of Curitiba made the point nicely.

Public institutions are also sites for innovation, imagination, and polit-
ical entrepreneurship. From JoseÂ Carlos de Melo's invention of the con-
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dominial sewer to Jaime Lerner's genius for making ecological success a
major source of civic identity, it is clear that changing urban environments
depend on being able to transcend quotidian routines. Yet, as the expe-
rience of Sergio Margulis showed, attempting innovative public policy
without basic organizational capacity is a formula for frustration. The
FEEMA case also underlined the fact that the construction and suste-
nance of capacity is not simply a technical problem. The capacity of in-
dividual agencies, and ultimately the state apparatus as a whole, is rooted
in political support.

However fundamental the capacity and entrepreneurial initiatives of
the public sector are to the outcome of these cases, the cases also make it
clear that government cannot confront urban environmental issues as an
independent actor. Pursuing environmental agendas depends on engag-
ing the interests and energies of communities and societal actors. Syner-
gistic interaction of state and society does indeed seem to be what pro-
duces environmental results. The symbiotic relationship between the city
government and private companies that produced collective transporta-
tion in Curitiba illustrates the point nicely. Less obvious types of state-
society synergy are equally important. JoseÂ Carlos de Melo and his
shanty-town co-producers, SABESP and its community critics, and even
Sergio Margulis and his industrial polluters are all examples of how the
ability of the state to deliver basic collective goods depends on societal
collaboration.

State-society synergy involves combining complementary public and
private capacities to allow the production of collective goods that neither
public nor private sector could produce by itself. It also involves uncov-
ering shared interests in the creation of new collective goods. Private
companies could never have created Curitiba's bus system, but it would
have been foolish and wasteful for the city to try to operate the system on
its own. URBS and IPPUC function as very ``visible hands'' channelling
the private pursuit of pro®t into the satisfaction of public needs. They
have structured the system so that private companies pursue their inter-
ests in pro®ts via strategies which increase passenger numbers and de-
crease emissions.

The relationship between poor communities and SABESP illustrates a
very different relationship between public and private interests. When
poor communities realize their particular interests in gaining access to
water and sewers, they are also furthering the general interests of the city
in reducing the health and environmental hazards associated with open
sewers and pit latrines. In this case, the realization of general interests
depends on pushing the public organization, SABESP, to go beyond its
particularistic organizational interest in preserving established routines
and avoiding challenges that would stretch its capacity.

The FEEMA-FIRJAN relationship illustrates still another possibility.
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FEEMA represents the collective interests in cleaning up Rio's air and
water. Getting companies to commit their private resources to invest-
ments which will reduce emissions is a means to that end. Companies
trying to minimize production costs have a private interest in avoiding
such expenditure, whatever their general feelings about the environment.
Public and private interests con¯ict. Yet as long as ®rms believe that
pollution control will indeed be enforced, they have an interest in sup-
porting an ``ef®cient'' form of regulation ± one that will be least arbitrary,
most predictable, and allow them to respond in ways that they feel mini-
mize the private cost of a given reduction in pollution. At the same time,
a regulator like FEEMA has a clear interest in ®nding forms of pollution
reduction whose demands do not exceed its limited organizational ca-
pacity. As it turns out, there is a substantial overlap between these two
particular interests. The intersection creates space for state-society syn-
ergy, despite the underlying con¯ict.

The point can be summarized simply. Societal actors play an important
role in the struggle for more liveable urban environments in at least three
ways. Private interests can be engaged in the implementation of environ-
mental strategies, conserving scarce public capacity. The political ener-
gies of those most directly affected by degradation are important in
pushing state agencies to make the most of their capacity to deliver col-
lective goods. Even when particular societal interests are in con¯ict with
the general interest in a cleaner environment, it is still possible to ®nd
space for state-society synergy. As long as societal actors are com-
plemented by adequate state capacity, applied with some imagination
and creativity, the problems of the urban environment are anything but
intractable.

The analysis that has been presented here underlines the irreplaceable
contribution of local public institutions to the struggle for more liveable
third world urban environments. It demonstrates the importance of pre-
serving the capacity and defending the legitimacy of the general system of
public authority that is rooted in the idea of the state. But what, if any-
thing, might this analysis have to say about supranational public institu-
tions like the United Nations? It could be argued that it suggests a role
which does not ®t neatly into either the ``global manager'' or the ``global
counsel'' archetypes.

A state-society synergy image suggests a ¯uid political arena in which
solutions to environmental problems emerge out of creative con¯icts be-
tween local communities and state agencies. Small injections of new
knowledge can play an important role in arriving at positive resolutions.
Indigenous innovation is the most likely source of such new knowledge,
but if each locality has to ``reinvent the wheel'' then problems may evolve
more rapidly than local innovations are replicated. Public institutions
or community/NGO networks at the national level may help diffuse
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innovations across localities, but the degree to which cities in different
countries and regions share similar problems is striking, and diffusing
innovations across national boundaries is likely to depend on suprana-
tional organizations.

Since collective solutions to environmental problems involve, almost by
de®nition, ideas from which the returns are not easily privately appro-
priated through markets, corporations won't do as vehicles. Ideas that
could be put into practice by communities on their own may be most ef-
fectively spread by international NGOs. But if implementation depends
on the joint action of communities and government agencies, UN
agencies, which appear at the local level as a peculiar hybrid of global
NGOs and supranational state agencies, may well have a special aptitude
for complementing the local dynamics of state-society synergy.

Notes

1. See Ostrom (1996) for a discussion of the way in which citizens who are formally in the
role of ``clients'' are often in fact ``co-producers'' of the services that they receive.

2. For an elaboration of the ``state-society synergy'' perspective see Evans (1996a; 1996b;
1997a; 1997b). For a very similar perspective which introduces some useful comple-
mentary concepts see Tendler (1997).

3. This section is based primarily on Margulis (1995a; 1995b) and Margulis and GusmaÄ o
(1996; 1997). The author would also like to thank Victor Coelho for sharing his exten-
sive knowledge of the history of FEEMA as well as some of his archival material. Ob-
viously, the way in which this material has been used to construct the interpretation of
the FEEMA case presented here is solely the author's responsibility.

4. Figures cited in the text are from Rabinovitch and Leitmann (1993, 2). COMEC (1997,
8) gives slightly different ®gures.

5. See The Economist 1993; Kamm 1992; Lamb 1991; Maier 1991. All are cited in Rabi-
novitch and Leitmann 1993.

6. The interesting thing is that Curitiba has achieved its elevated use of collective transport
and low emission levels despite having more cars per capita than any Brazilian city
besides Brasilia. (Rabinovitch and Leitmann 1993, 18).

7. Per kilometre served, the capital costs of bus systems are about 1 per cent of light-rail
systems and 0.2 per cent of the cost of metro systems (Rabinovitch and Leitmann 1993,
23). If total costs per passenger/kilometre are considered the difference is less over-
whelming, but buses are still a fraction of the cost (World Resources Institute 1996, 93).

8. For example, in 1990 the income distribution in the city of SaÄo Paulo was bimodal be-
cause of the small proportion (18 per cent) of the population earning between US$290
and US$360 per month, whereas in Curitiba this middle group was half as large again,
containing 28 per cent of the population, while the proportion with very high incomes in
Curitiba (>US$1,500 per month) was only about 60 per cent of the proportion in SaÄ o
Paulo (4.3 per cent versus 7 per cent) (data are for 1990 from IBGE National Census
and IPPUC, household survey cited in Rabinovitch and Leitmann 1993, 7). Yet at the
same time it should be noted that Curitiba's social structure is hardly egalitarian. The
city government reports the city's Gini index in 1991 to be 0.57 (Curitiba 1996, 7), only
slightly less than Brazil's record level of 0.63 (World Bank 1997, 223).

9. 1971±1974, 1979±1983, 1988±1992 (Rabinovitch and Leitmann 1993, 13).
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10. Ames and Keck (1997, 25), for example, contrast ParanaÂ with Pernambuco, whose en-
vironmental politics re¯ects the ``high level of left-right polarization in the state.''

11. For a discussion of the way in which spatial segregation can stimulate class politics see
Seidman (1993) on political mobilization in Brazil and South Africa in the 1970s and
1980s.

12. The quotes are from Tiana's diary (Motta 1991, 8). For her, the Xaphinal occupation
was a perfect parallel to the ¯ight of the children of Israel from bondage in Egypt to the
promised land.

13. There is, of course, a very large literature on this issue. For example, Janice Perlman
(1990, 6) goes so far as to argue that ``it was recognized in the early 1960s that the self-
built shanty towns of the Third World Cities were not the problem but the solution, and
that giving land tenure to the squatters and providing urbanized lots in the peripheral
areas yielded better results than the bulldozer.'' Douglass (1992, 19) notes some inter-
esting Asian experiments and Pezzoli (1998) chronicles a particularly interesting case in
Mexico City in which the occupying communities used a public commitment to devel-
oping more sustainable land use as one their political tools for maintaining their tenure.

14. The material that follows on SaÄ o Paulo is drawn from Gabrielle Watson's (1992) MA
thesis. For an earlier version of the author's interpretation of Watson's work see Evans
1997a.

15. COMEC 1997, 41, data from PNAD/93. Since the average for Brazil as a whole was 39
per cent (same source), this is an indicator on which Curitiba does not stand out as ex-
ceptionally advanced.

16. For example, Almirante TamandareÂ and Colombo as of 1991; see Samek (1996, 70).
17. For an excellent description of the origination and expansion of condominial sewer sys-

tems in Brazil see Watson (1995). For a discussion of the export of the idea to Kenya,
Paraguay, and Indonesia see Watson and Jagannathan (1995).
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4

Global environment and the
changing nature of states:
The role of energy

JoseÂ Goldemberg

Life on earth has shown a surprising resilience in withstanding changes in
the environment, and humanity in particular has adapted well to chang-
ing climate after the last glaciation some 10,000 years ago when most of
the northern hemisphere was covered by ice and snow. However, all the
natural changes in our environment, except natural disasters, occurred
slowly over long periods of time, typically centuries.

After the industrial revolution at the end of the eighteenth century,
and particularly in the twentieth century, anthropogenic aggression to the
environment has become more important due to population growth in
developing countries and the enormous increase in personal consump-
tion, mainly in the industrialized countries. What characterizes these en-
vironmental changes caused by man is that they took place in a short
period of time, typically decades. As result, many new problems in the
environmental area, mainly those indicated in Table 4.1, have become the
object of study and great concern.

Broadly speaking all these problems have a multitude of causes, such
as population increase, and the growth and changing patterns of industry,
transportation, agriculture, and even tourism. The way energy is pro-
duced and used, however, is at the root of many of these causes.

For example, air pollution and acid rain are largely due to the burning
of fossil fuels and urban transportation. Greenhouse warming and climate
change are also due mainly to the burning of fossil fuels. Deforestation
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and land degradation are due, in part, to the use of fuelwood for cooking.
Such problems are also an important cause of the loss of biodiversity.

In some other environmental problems, energy does not play a domi-
nant role but nevertheless is important in an indirect way, as in coastal
and marine degradation which is due in part to oil spills. In the case of
environmental hazards and disasters, the role of nuclear energy is para-
mount, as clearly demonstrated by the Chernobyl nuclear accident.

Why are these problems important today and not 100 years ago? The
answer to that question in the words of the great Russian geochemist, V. I.
Vernadsky, in 1929 is:

Man has become a large-scale geological force. The chemical face of our planet,
the biosphere, is being sharply and consciously changed by man; even greater
changes are happening unconsciously (Skinner 1994).

There are 6 billion people on the earth and their average consumption
rate of mineral resources in 1994 was about 8 tonnes per capita, giving a
total consumption of 44 billion tonnes a year. A century ago consumption
was less than 2 tonnes/capita and population was four times smaller. So
total consumption was 16 times smaller. These totals do not include all
the material moved in order to facilitate mining, the soil disturbed during
house building and parking-lot construction, nor any other disruptions
to the crust. It is material dug out and used, directly or indirectly, to
feed, clothe, transport, heat, cool, and entertain us. It is material humans

Table 4.1 Main environmental problems

Environmental problem Main source of problem
Main social

group affected

Urban air pollution Energy (industry and
transportation)

Urban
population

Indoor air pollution Energy (cooking) Rural poor
Acid rain Energy (fossil fuel burning) All
Ozone depletion Industry All
Greenhouse warming and

climate change
Energy (fossil fuel burning) All

Availability and quality
of fresh water

Population increase,
agriculture

All

Coastal and marine
degradation

Transportation and energy All

Deforestation and
deserti®cation

Population increase,
agriculture, energy

Rural poor

Toxic chemicals and
hazardous wastes

Industry and nuclear energy All
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dig up, move, process, use, and eventually put down somewhere else
(Skinner 1994). Fossil fuels represent an appreciable part of that.

Annual mineral consumption can be contrasted with the mass of sedi-
ment transported to the sea by all rivers of the world. Suspended sedi-
ment is estimated to be about 14 billion tonnes per year and the dissolved
load is about 2.5 billion tonnes, giving a total of 16.5 billion tonnes (Mil-
liman and Meade 1983). This is only one-third of the total mass of min-
eral resources consumed.

Energy sources (coal, oil, gas, hydro, etc.) are distributed around the
globe in a fashion that is frequently not matched to the location of the
consumption centres. Access and distribution to most of them creates
numerous problems such as global insecurity, of which the volatile polit-
ical situation of the Middle East is an example. Other global problems are
those originating in the use of nuclear energy for electricity generation,
which creates the risk of nuclear weapons' proliferation.

Conventional wisdom says that economic growth is roughly propor-
tional to the growth in consumption of raw materials and energy, and the
resulting pollution. The empirical evidence for such correlation is in gen-
eral based on studies over limited intervals of time. If such proportion-
ality was to last for many decades the consequences would be disastrous,
because the economies of a number of very populous developing coun-
tries are growing, as well as GDP per capita, and will soon approach the
level of the developed countries. This would result in great strains in the
access to raw materials and energy, as well as an increase in environ-
mental degradation.

In the low-income economies of the developing world GDP per capita
is at least 10 times smaller than in the OECD (Organization for Eco-
nomic Cooperation and Development) countries, and consumption of raw
materials and energy is also approximately 10 times smaller. Presently
one-®fth of the world's population, in the OECD countries, has reached a
standard of living that can be considered acceptable. Of the remaining
four-®fths ± spread out in more than 100 countries ± only a small fraction
of the population has reached a reasonable standard of living, with the
remainder standing at a level little above absolute poverty.

Figure 4.1 shows the evolution of per capita income in the period 1830±
1988 for the United States as well as a number of other countries in 1988
in US dollars corrected for parity purchase power. It is clear from this
®gure that some countries (such as Zaire) have a per capita income lower
than the United States at the beginning of the nineteenth century. Brazil
is at a stage corresponding to the United States in 1950.

Such disparities in income will not last forever.
The environmental consequences of industrial development and asso-

ciated energy consumption in developing countries are beginning to
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reach such proportions that they not only threaten the local population
but represent a sizeable contribution to global climate change, mainly
due to increased fossil fuel consumption.

As an example one can point out that, as far as carbon emissions are
concerned, the emissions of industrialized countries levelled off at a rate
of approximately 4 gigatonnes per year in 1980, growing at a rate of 1 per
cent per year or less, while emissions in the developing countries have
been growing at approximately 4 per cent per year or more (see Figure
4.2). If such trends are to continue, carbon emissions from this part of the
world will surpass the emissions of industrialized countries around the
year 2010.

To attenuate such problems one can introduce more rationality in the
use of fossil fuels or search for carbon-free sources. This is indeed what

Based on data from World Bank 1991.
Note: Countries were selected on the basis of data availability

Figure 4.1. Per capita income: Selected countries in 1988 compared with the
United States, 1830±1988
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happened after the ``oil crisis'' of the 1970s in the industrialized countries.
In order to reduce their dependence on oil imports these countries made
signi®cant efforts to rationalize their productive systems and succeeded
effectively in ``decoupling'' economic growth from energy consumption.
Such efforts were duplicated in many other areas, with the result that
there is a ``dematerialization'' trend in the world economy in the sense
that more was achieved with a reduced consumption of raw materials.

Dematerialization is a general characteristic of industrialized countries
as they reach higher income. The determinants of such dematerialization
are:. changes in the structure of ®nal demand;. technological innovations; and. ef®ciency improvements in the use of materials and substitution by al-

ternative materials.
Long-terms series studies of the intensity-of-use curves (in kilograms

per unit of GDP) have demonstrated that in general they have a bell
shape, as shown in Figure 4.3 for the United States and other countries
(Malenbaum 1978).

What one learns from those curves is that the intensity of use of a given
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Based on data from Boden et al. 1993.
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Source: Malenbaum 1978.

Figure 4.3. Long-term trends in the intensity of use of materials and energy
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material follows the same pattern for all economies, increasing with per
capita GDP at ®rst, reaching a maximum, and eventually declining; and
that the maximum intensity of use declines the later in time it is attained
by a given economy.

Such behaviour is particularly striking for the ``energy intensity'' (en-
ergy consumption per unit of GDP) of a number of industrialized coun-
tries, as shown in Figure 4.4 where only commercial energy was included
in the analysis (Martin 1988).

What the data show is that the energy intensity increases during the
initial phase of development when the heavy industrial infrastructure is
put in place, reaches a peak, and then decreases. Latecomers in the de-
velopment process follow the same pattern as their predecessors, but with
less accentuated peaks: they do not have to reach high energy intensities
in the initial stages of industrialization, because they bene®t from modern

Source: Martin 1988.
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methods of manufacturing and more ef®cient systems of transportation
developed by others. This was true even before the oil crisis of 1973, and
rising oil prices only accelerated the pace of structural changes in indus-
trialized countries. This process is generally described as ``technological
leapfrogging,'' in which a number of stages of choices made by industrial-
ized countries in the past are skipped by the early adoption of modern
technologies in the process of development, avoiding the costly retro®ts
that are required when investment is made in obsolete technologies.

Enlightened governments can have an enormous success in accelerat-
ing this evolution, mobilizing local resources, investing in education, and
establishing the indigenous capacity to develop or choose foreign tech-
nology selectively. This was to a large extent the case in Japan after the
Meijii restoration during the last decades of the nineteenth century,
which in 30 years converted Japan into a world power.

What is crucial in this approach is the capacity to choose among tech-
nologies and ®nance preferentially projects incorporating modern tech-
nologies, or conducting the necessary research for that. The best example
of this approach is the one given by Japan after the Second World War
with the creation of MITI (Ministry of International Trade and Industry),
which is responsible for the support of research and development plus
industrial development.

There are a number of examples of technological ``leapfrogging''
occurring in the developing countries today (Goldemberg 1998). The ®rst
is the adoption of cellular telephones to supplement, and sometimes re-
place completely, obsolete traditional telephone systems (which require
extensive wiring) in cities such as Manila and some regions in China. Al-
though cellular telephones were originally developed for mobile use or
rural areas where wiring is very expensive, technical developments indi-
cate that they can also be economically competitive for regular service.

A second example is the restructuring of the world steel industry,
which is in a period of change, opening new possibilities for developing
countries to enhance their comparative advantages. In the past ®ve years
large conventional, centralized, and integrated steels mills, which require
the use of large blast furnaces, coke ovens, and sintering plants, have
come under attack for their negative environmental impacts, including
the production of toxic and carcinogenic by-products. In many parts of
Europe, licences for new plant construction are impossible to obtain.
Where plants are in operation, taxes are often applied. For example, an
``ecotax'' of US$25 per tonne of produced steel is levied on a sintering
plant in Oxelosund, Sweden, because of its emissions of dioxin.

One result has been an increase in the number of electric arc furnaces,
which were used in 35 per cent of total steel production worldwide in
1995 compared to 10 per cent in the 1960s and 22 per cent in 1980. This
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technology depends on the availability of low-cost electric energy, which
is abundant in many of the developing countries to which the modern
steel industry is migrating. Another trend has been toward descentralized
medium-sized mills (production capacity less than 1 million tonnes per
year). Still another result is the rebirth of charcoal-based pig-iron and
steel production in Brazil: 19 per cent of all steel in the country (4.3 mil-
lion tonnes) is produced in charcoal-based steel plants in addition to 4.5
million tonnes of pig-iron.

When one concentrates attention on energy there a number of oppor-
tunities to explore, the main ones being the modernization of the use of
biomass and photovoltaics.

The modernization of the use of biomass

Biomass in the form of fuelwood, agricultural residues, dung, and bagasse
provides 14 per cent of the world's primary energy (equivalent to 25
million barrels of oil per day). In developing countries ± where it con-
tributes approximately 35 per cent to all energy consumed ± biomass is
predominantly used as a non-commercial fuel. Modernization of the use
of biomass is taking place through the conversion of biomass into liquid
and gaseous high-quality fuels, such as ethanol from sugar-cane and low-
BTU gas for combustion.

Ethyl alcohol (ethanol) is produced from fermented sugar-cane juice
on a large scale in Brazil, and used as a substitute for gasoline in auto-
mobiles. Approximately 200,000 barrels per day of alcohol are in use,
reducing by 50 per cent the amount of gasoline needed for Brazil's 10
million automobiles. Ethanol is an excellent motor fuel: it has a motor
octane of 90, which exceeds that of gasoline, and its use in higher com-
pression engines (12.1 to 1 instead of 8.1 to 1) compensates for its lower
caloric content.

The expansion of the sugar-cane plantations from less than 1 million
hectares to 4 million hectares between 1975 and 1990, and the nearly 400
processing plants needed to produce large amounts of alcohol, have
resulted in the creation of approximately 700,000 jobs. The environmen-
tal problems encountered initially in the distilleries, such as disposing of
liquid ef̄ uents and bagasse, have been solved by converting the stillage
into fertilizers and bagasse into a fuel for electricity generation.

In addition, the substitution of the gasoline that would otherwise be
consumed avoids emissions of 9:45� 106 tonnes of carbon per year, which
corresponds to 18 per cent of all carbon emissions in Brazil.

The amount of bagasse (and other agricultural residues) remaining
after ethanol production is estimated to be 4 � 106 tonnes of dry matter, a
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signi®cant portion of which is being used or could be used for electricity
generation. Ethanol from sugar-cane is also used in Zimbabwe, and could
play an important role in Cuba and other sugar-cane-producing countries.

Burning fuelwood, bagasse, and other agricultural residues to produce
steam and generate electricity is a well-known technology in use in many
countries. In the United States some 8,000 MW of electricity are gen-
erated per year. Present systems frequently use low-pressure boilers and
their ef®ciency is usually below 10 per cent. The simplest improvement
possible is to use condensing-extraction steam turbines (CESTs) and
higher pressures. Ef®ciencies of up to 20 per cent can be reached this
way.

Advanced technologies have been proposed to convert solid biomass
into a low-BTU gas through gasi®cation and use this gas to power gas
turbines. Ef®ciencies higher than 45 per cent can be expected from a
biomass integrated gasi®er/gas turbine (BIG/GT) system. The merit of
BIG/GT systems would be the ability to provide such high ef®ciencies in
small units, in the range suitable for economical use of biomass (20±100
MW).

In a project in progress in Brazil for a 25 MW demonstration plant ±
with the ®nancial support of the Global Environment Facility (GEF) ±
General Electric has adapted their aeroderivative turbines for the low-
BTU gas to be used and TPS Termiska Processer AB, a Swedish com-
pany, has developed air pressure gasi®ers. Once developed and fully
tested the technology could be used worldwide. Producing fuelwood in
large ``energy farms'' will be particularly signi®cant to provide a basis for
rural development and employment in developing countries.

This is a case in which multinational companies have developed the
necessary technologies for use in a developing country, thus opening a
market for their products. It is an example of a ``leapfrogging'' activity
where international donors plus multinational companies join forces in
stimulating development in a developing country. In the pilot plant being
built in Brazil with a World Bank loan, Shell Brazil and local electricity
companies are shareholders.

Photovoltaics

Photovoltaics (PV) technology could play an important role in tropical
areas ± where most of the developing countries are located ± not only in
decentralized but also in centralized units feeding directly into existing
electricity distribution grids. While PV technology is perhaps the most
inherently attractive of the renewable technologies it is also ± due to its
cost ± the farthest from being commercial.
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Estimates suggest that 2 billion people are without access to modern
electricity, many of whom are willing to pay the full cost for the services it
can provide. With suitable delivery systems, it is estimated that it may be
possible to reach up to 50 per cent of the rural population with PV. In
addition, wind for electricity production is also an attractive option.

All these new technologies have reached technological maturity ±
although new improvements are bound to take place ± but suffer from the
usual problem of initial high cost which is typical of new technologies.

Usually prices of any given manufactured products decline as sales in-
crease according to ``experience curves'' (or ``learning curves''), which
re¯ect gains due to technological progress, economies of scale, and orga-
nizational learning. Experience shows that such decline is exponential as
cumulative production grows. An indicator called progress ratio (PR) is
often used to describe it. For example, a PR of 80 per cent means that the
cost declines 20 per cent for each doubling of production. The lower the
PR the faster the decline in cost.

Figure 4.5 shows the distribution of the PR observed for more than 100
industries, which indicates a cluster around a PR of 80 per cent (Dutton
and Thomas 1984).

For photovoltaics costs are falling, as indicated in Figure 4.6, which
corresponds to a learning curve with a PR of 81.6 per cent.

Aggregation of large international markets for PV sales in developing
countries could be a mechanism for accelerating the rate of price reduc-
tion for PV systems produced in industrialized countries. Costs could be
brought down quickly via mass purchases that could be facilitated by
various national and international organizations, in conjunction with
increased research and development.

What can governments do?

What can governments do to promote the adoption of better technologies
and ``technological leapfrogging''? To answer this question it must be
realized that such problems fall into three distinct categories and the
authorities responsible for solving them are different in each case: local,
regional, or global.

Local pollution has to do with local governments since it deals with
clean air, fresh supplies of clean water, the removal and disposal of solid
wastes and liquid ef¯uents, street cleaning, etc. This is what has charac-
terized ``good'' small and medium-sized cities since Roman times. Yet in
many developing countries a large fraction of the population lives among
the rubble and residues it produces, due to the lack of resources to re-
move waste and build sewers and the engineering works needed for the
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supply of water. This is quite evident in the slums of the big cities, which
generally speaking surround ``islands of prosperity'' where the well-to-do
succeed in reaching a quality of life that is comparable to that of Europe
or the United States. Local pollution goes together with poverty.

Regional pollution is caused mainly by automobiles, energy produc-
tion, and heavy industry, which are characteristic of more prosperous
societies. Large cities and adjoining areas, such as Los Angeles, Mexico
City, and SaÄo Paulo, have been ``suffocating'' under the pollution caused
by the emissions and ``smog'' resulting from burning fossil fuels. Some-
times the amount of pollution produced is large enough to cause regional
and even transborder problems, such as the acid rain that originates in
the United States but is responsible for the destruction of life in Canadian
lakes. The same happened to lakes in Scandinavia, due to industrial
activities on the other side of the Baltic Sea. Regional pollution has to be

Source: Dutton and Thomas 1984.

Figure 4.5. Frequency distribution of the progress ratio
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dealt with at the state or national level, and eventually among a number
of countries.

The third category is global pollution, and its most obvious conse-
quences to date are the destruction of the stratospheric ozone layer by
CFCs and the ``greenhouse effect.'' These problems result from changes
in the composition of the atmosphere and have little to do with national
borders. The causes of such global problems are gases originating any-
where in the world and are such that, for example, the well-being of
people living in Switzerland might ultimately be affected by what takes
place in India or China (and vice versa). Global pollution can only be
tackled at the international level.

When dealing with local and regional pollution, governments can in-
troduce incentives to stimulate better practices and guide markets; one of
the most interesting methods for doing this is the one introduced in the
United Kingdom, where it was decided that utilities should incorporate a
minimum amount of renewable energy capacity into their portfolios even
if they have less expensive alternative means of providing power.

The United Kingdom adopted the renewables' Non-Fossil Fuel Obli-
gation (NFFO) in 1989 after privatization of the electric power sector. It

Source: Flavin and Lenssen 1994.

Figure 4.6. Penetration curve for photovoltaics
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evolved from the need to ®nd a means of supporting nuclear power after
it was realized that nuclear power could not survive privatization without
subsidies. The British government was required to obtain a subsidy per-
mission from the European Commission to levy a tax on electricity in
order to do it. The government asked instead for permission for a levy on
fossil-based electricity to support non-fossil-based electricity in an NFFO
± a request that was granted by the Commission. The NFFO thus came to
be understood to include both renewable and nuclear energy (Mitchell
1995).

There are other variations of such mechanisms (see Reddy, Williams,
and Johansson 1997), one of which is the adoption of caps on emissions of
pollutants such as was done for SO2 in the United States; once they are
established at a national level the agencies in charge, such as the US En-
vironmental Protection Agency (EPA), can issue emission permits that
are tradable and that encourage technological development of processes
that avoid SO2 emissions.

Dealing with global environmental problems is, however, the great
challenge of our day: it requires international ``hard'' laws, such as setting
mandatory targets and timetables for the reduction of emissions of the
undesirable gases which will force technological change in the desired
direction. In the case of CFCs, the Montreal Protocol was successful in
doing that, but the same success was not achieved in the case of other
``greenhouse gases'' such as carbon dioxide (CO2), methane (CH4), and
others. The UN Framework Convention on Climate Change (UNFCCC)
adopted in Rio in 1992 can be clearly categorized as an international
``soft law.''

Industrialized countries announced in Rio their decision to reduce CO2

emissions to 1990 levels by the year 2000, but that was not a binding
commitment and nor will it be ful®lled. Actually emissions are growing
in most of these countries. On the other hand, developing countries
accepted no limitations on their future emissions since this could ± in
their perception ± hurt their development goals.

In successive meetings of the Conference of the Parties (COP) of the
UNFCCC, efforts were made to convert the Convention into a ``hard
law,'' the idea being that industrialized countries would stabilize emis-
sions at the 1990 level and eventually reduce them by 5±15 per cent by
the year 2010. Proposals to have developing countries accept binding or
voluntary targets have also been made, mainly by the United States.
Agreement was ®nally reached in December 1997 when COP-3 adopted
the Kyoto Protocol, which contains the following key elements.. A global Annex I target of 5.2 per cent emission reduction in the ®rst

®ve-year period, to run 2008±2012.
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. Coverage of six gases (CO2, CH4, N2O, HFCs, PFCs, SF6).. Comprehensive coverage of sources and sinks.. Annex I emission trading allowed.. A clean development mechanism (CDM) that allows non-Annex I
Parties to bene®t from project activities resulting in certi®ed emission
reductions, while Annex I Parties can use these certi®cates to contrib-
ute to compliance.
As in the case of SO2, the acceptance of caps on emissions will stimu-

late efforts to ®nd alternative technologies to produce energy from
carbon-free energy sources, such as renewable ones like wind, photovol-
taics, biomass, hydrogen, etc. Estimates have been made of the possible
role such sources could play early in the twenty-®rst century; one of the
outstanding projections is that made by the World Energy Council in an
``ecological-driven scenario'' which predicts that by the year 2020 some
30 per cent of the total primary energy consumed could be renewable as
compared to 3 per cent in 1990 (see Table 4.2).

There are signi®cant technical opportunities to steer the present-day
energy system, mainly based on the use of fossil fuel, to less carbon-
dependent primary sources of energy (renewables) and more ef®cient
energy use.

However, the obstacles to ``technological leapfrogging'' are consider-
able, since there are entrenched interests in industrialized countries which
pro®t from supplying conventional technologies based on fossil fuel use
to developing countries. Such interests have important allies in the inter-
national ®nancial institutions, such as the World Bank, which are ``colour-
blind'' regarding the technology involved in their loans and show no
preference for innovations, which in general they consider very risky.
Coupled with that is the passivity of governments which allow the import
of machinery and even factories without any concern for their accept-
ability on environmental grounds. Enlightened governments and stricter
criteria for funding in the World Bank and similar ®nancing institutions
could change that situation drastically.

Table 4.2 Total energy consumption (GTOE)

Year Scenario Primary energy Renewables

1990 8.8 0.32
2010 OECD/IEA* 11.59 <0:6 (<5%)
2020 WEC (ecologically driven) 11.3 3.4 (30%)
2025 RIGES 11.2 5.0 (45%)

Sources: OECD/IEA ± IEA/OECD 1994; WEC ± WEC 1993; RIGES ±
Johansson et al. 1992.
* Does not include non-commercial fuels such as wood or animal waste
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Civil society: De®ning a new
partnership



5

(I)NGOs and global environmental
governance: Introduction

Volker Rittberger

In the last three decades the world has experienced a marked increase in
the activities of environmental non-governmental organizations (NGOs)
at the local, national, regional, and global levels. The Western democ-
racies, the former socialist countries in Eastern Europe, and the devel-
oping countries witnessed a change of state-society relationships. Early
on the social sciences dealt with the causes of the rise of new social
movements at the domestic level. They identi®ed a change in Western
societies toward post-materialist values and a growing demand in these
societies for more political participation (Inglehart 1977; Abramson and
Inglehart 1995). These new social movements reacted, inter alia, to envi-
ronmental problems that were initially assumed to have mainly domestic
causes and consequences. In the 1970s, ``green'' groups protested against
the construction of nuclear power plants, the pollution of inland waters,
or the smog in urban areas. The new social movements consisted not only
of environmental groups but also civil rights groups and other actors
protesting about acute social problems like housing shortages and gender
discrimination. Their activities created a challenge for domestic gover-
nance in the Western democracies (Rucht 1994), which had to incorpo-
rate these new social movements in domestic political processes by
establishing new, or improving existing, procedures of political participa-
tion. Furthermore, the transition to democracy in the former socialist
countries and in many developing countries has also strengthened the
political participation of these countries' civil societies in the 1990s.
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When national governments and international organizations intensi®ed
the international management of environmental problems, domestic and
international NGOs began to collaborate across the borders of nation-
states. The societies of the industrially developed countries responded
quickly to the internationalization of former domestic environmental
policy-making in the 1980s. In addition, the UNCED process, following
the work of the Brundlandt Commission (WCED 1987), alerted the
societies of developing countries to the global character of many envi-
ronmental problems. Thus the salience of these problems created a global
awareness of the urgent need for environmental protection and global
environmental cooperation. When (I)NGOs began to direct their atten-
tion more and more to international, particularly global, environmental
problems they challenged governments' monopoly of responsibility for
the making of foreign policy. At the end of the twentieth century, the UN
system and regional organizations like the European Union face a strong
debate about the role of civil society in global governance (Commission
on Global Governance 1995). The three chapters in this section will deal
speci®cally with the roles of environmental (I)NGOs in shaping interna-
tional environmental policy-making at the regional and global levels.

In the ®rst chapter, Paul Wapner develops a de®nition of (I)NGOs and
separates them from international organizations. The activities of both
(I)NGOs and international organizations reach beyond national borders.
The points of view of both do not simply re¯ect the view of one or more
nation-states but are non-territorial. However, international organi-
zations are funded by governments and/or have their own sources of
revenues; member states also in¯uence their staf®ng and ®ll many of
their positions, and they develop concrete guidelines for their activities.
(I)NGOs, on the other hand, are much more independent of govern-
ments in all these respects. Wapner focuses on those actions of (I)NGOs
which are directed towards changing the behaviour of states, or aim at
engaging economic forces, or alter social mores. The activities of
(I)NGOs are not only directed at states but also at international organ-
izations, multinational corporations, various domestic groups, or individ-
uals. Environmental (I)NGOs are aware that they can contribute to, and
improve the effectiveness of, global governance when targeting their
activities on states that dominate the processes of environmental policy-
making and institution-building. (I)NGOs have also realized that the
economy is a critical factor in the effectiveness of global environmental
governance. Thus, transnational campaigns of (I)NGOs against industrial
production damaging the environment or depleting natural resources
ultimately seek to promote structural changes of the economic sector in
favour of environmentally sound production. Further actions of (I)NGOs
aim at changing the routine everyday behaviour of individuals impacting
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on the environment which they have acquired by their socialization.
Therefore, altering social mores involves a process of educating individ-
uals to become environmentally more conscious and responsible citizens.

Lin Gan's chapter describes the role of environmental NGOs in energy
sector development in Asia. High economic growth rates have increased
the demand for energy in many Asian countries in the last two decades,
and Asian governments have thus developed plans for the construction of
new power plants. Asian environmental NGOs became concerned about
the environmental consequences of such large-scale energy development
projects. They collaborated increasingly with Northern NGOs and put
pressure on Asian governments and on international organizations like
the World Bank as possible funding agencies to take environmental con-
cerns into consideration when planning and executing these projects. In
some cases, the politicization of these energy development projects by
Asian and Northern NGOs prompted Asian governments and interna-
tional organizations to reconsider construction plans and adjust them to
the needs of sustainable development. This chapter further describes the
activities of research-oriented NGOs providing scienti®c knowledge to
decision-makers, lobbying NGOs which have criticized, and campaigned
against, dam projects like the Narmada Dam in India, and mediating
NGOs establishing domestic and transnational networks with the purpose
of disseminating knowledge and coordinating joint activities.

Finally, Helmut Breitmeier and Volker Rittberger's chapter asks
whether (I)NGOs have already succeeded in changing the relationship
between state and civil society. The chapter argues that global civil
society ± despite the growing transnationalization of the activities of
(I)NGOs ± has not yet fully developed and remains a fragmented society
at best. Furthermore, the authors conclude that the activities of (I)NGOs
have not fundamentally changed state-society relationships. When dis-
cussing the possible contribution of NGOs to closing the democracy gap
which occurs in the shifting of formerly domestic political processes to the
international level, the authors deal with three models of global democ-
racy, each offering different solutions to narrowing, if not closing, the
democracy gap. The chapter then describes how the activities of envi-
ronmental advocacy organizations put states and international organiza-
tions under political pressure to strengthen their efforts for the inter-
national management of environmental problems; and deals with
environmental service organizations providing expertise that states and
international organizations can make use of when managing environ-
mental problems at the international and domestic levels. The authors
then discuss the factors in¯uencing the competence of (I)NGOs. They
argue that the competence of (I)NGOs and their levels of participation
depend, inter alia, on the availability of ®nancial resources, on their
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readiness to follow speci®c environmental issues on a long-term basis, or
on the expertise of their staff members. The authors ®nally address the
relationship between environmental (I)NGOs and economic actors,
which represents an underresearched topic and deserves more attention
from the academic community. The chapter distinguishes different types
of economic actors and environmental (I)NGOs. Coalition-building be-
tween economic actors and environmental (I)NGOs depends on the
constellation of interests among the actors in both camps. The authors
argue that the prospects for collaboration between economic actors and
environmental (I)NGOs have improved due to converging interests of
environmentally like-minded economic actors and (I)NGOs.

In sum, the chapters of Wapner and of Breitmeier and Rittberger seek
to provide a theory-guided analysis of the role of (I)NGOs in global en-
vironmental governance, while Gan's description of NGOs' involvement
in dealing with environmental problems in Asia provides a useful com-
plement to both chapters.
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6

The transnational politics
of environmental NGOs:
Governmental, economic,
and social activism

Paul Wapner

There is a widespread sense that NGOs greatly in¯uence the way the
international system addresses environmental issues.1 This perception
stems from the recognition that there are literally thousands of NGOs
throughout the world working for environmental protection, and that
they devote signi®cant resources to their campaigns. While many sense
that NGOs affect world environmental issues, there is, however, little
understanding about the ways in which NGOs actually carry out their
work. What strategies do NGOs utilize to advance their aims? Why do
they choose these methods of political engagement? How do these efforts
actually end up in¯uencing the international system?

The most likely answers to these questions revolve around the view-
point that NGOs are primarily interest groups that lobby governments to
promote their causes. To put it differently, NGOs are pressure groups
that work to in¯uence the way states, and the international institutions
states set up, address environmental issues. The guiding assumption of
this orientation is that states constitute the seat of political power in the
international system and that all sincere political effort must be directed
at shaping the way they operate.

In many ways, this view is accurate. NGOs expend tremendous effort
lobbying states and in¯uencing international regime formation and im-
plementation. But their efforts do not stop there, nor are such strategies
undertaken separately from a host of other forms of political practice. In
the most general sense, NGOs wish to advance the cause of environ-
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mental protection. They recognize that environmentally harmful human
practices take place at the individual, group, corporate, and state levels,
and aim to reorient human practices at all levels of collective life. To do
so, they enlist the governing power not simply of states ± which have a
mixed record of shaping widespread behaviour with respect to environ-
mental issues within their own territories (think, for example, of weak
states like Somalia) ± but also of economic and sociocultural forces that
signi®cantly in¯uence human activity. These forces, like governmental
power, can be understood as nodes of governance in that they shape
widespread thought and behaviour.2 They represent mechanisms that in-
¯uence human activity in all areas of life, including human interaction
with nature. Environmental NGOs recognize that environmentally harm-
ful activities are carried out by a host of actors, all of whom are animated
by and subject to various forms of governance. As a result, NGOs engage
multiple levels of collective life and enlist numerous forms of political
power to alter widespread practices.

This chapter outlines the range of strategies NGOs undertake to ad-
vance environmental protection. It does so by concentrating on three
types of governance mechanisms and studying the way NGOs work to
manipulate them. First, it looks at forms of state power. The state enjoys
the ability to shape widespread behaviour based on its monopoly of le-
gitimate coercive power within a given territory. It passes laws and backs
them up through the threat of force. NGOs recognize the powerful capa-
bility of states to shape extensive practices and work to in¯uence states'
policies. Thus, while NGOs do more than lobby states, as mentioned,
their lobbying efforts are essential to their activities and deserve atten-
tion. Hence, the chapter ®rst catalogues and explains how NGOs engage
states and the state system. Second, it looks at economic forms of power.
People, as individuals and organized in groups, make decisions partially
based on economic incentives. Many economic structures that establish
incentives, however, fail to consider environmental issues and thus often
support environmentally harmful practices. NGOs recognize this and
strive to manipulate economic structures in the interest of environmental
protection. These efforts make up an important strategy of NGO politics.
Third and ®nally, the chapter focuses on social mores. People go through
a socialization process wherein they learn to take cues from their peers
and the institutions of social life. Like economic factors, these often sup-
port environmentally harmful activities or, put more positively, can be
harnessed to advance environmental protection. As a result, NGOs target
social proprieties in their campaigns for a healthier and more robust
environment.

These three forms of governance represent conditioning factors that
greatly shape widespread thought and action. Since NGOs aim, overall,
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to shift the way people think about and act toward the earth's ecosystem,
they see themselves having to engage all forms. Appreciating the strat-
egies they use to do so, and the overall frame of reference that informs
such strategies, is crucial for understanding how and why NGOs in¯uence
world environmental affairs. The chapter, in short, aims to substantiate
the assumption that NGOs in¯uence the way the international system
addresses environmental issues. It does so by providing a broad under-
standing of the meaning of the international system ± through a discus-
sion of forms of governance ± and by delineating the role NGOs play in
engaging it.

Environmental NGOs: De®nitions

In the loosest sense of the term, NGOs are groups made up of people
who come together to share interests, ideologies, cultural af®nities, and so
forth, outside the formal organs of the state. Substantively, NGOs may
arise to promote economic interests, enjoy recreational or educational
activities, undertake public service, or advance cultural and religious
values. In each case, however, the term NGO is used in a negative sense:
it means simply that people organize themselves on their own rather than
under the rubric of state power. When the term is used in international
politics, NGOs usually refer to groups that form on a voluntary basis with
the aim of addressing a given problem in the world or advancing a par-
ticular cause (Weiss and Gordenker 1996, 19). Put differently, NGOs
work to alleviate what they perceive to be hardships or misfortunes, or
work to change the way people think and act with regard to public issues.
As such, scholars tend to exclude for-pro®t economic actors in their un-
derstanding of NGOs. These entities aim foremost to produce ®nancial
wealth and are driven by the goal of maximizing pro®t. They are prin-
cipally unconcerned with solving a certain problem or advancing a par-
ticular political agenda (Korten 1990, 96±98). Likewise, scholars tend to
exclude intergovernmental agencies in their understanding. These enti-
ties ± often called intergovernmental organizations (IGOs) ± do, in fact,
work to alleviate problems and promote certain agendas, but do so often
only at the behest of, and remain fundamentally responsive to, states.
Indeed, while the secretariats of IGOs are composed of civil servants who
are free from state dictates, the decision-making organs of IGOs are
composed of governmental delegates and this partially restricts IGO
activities. NGOs, to put it concisely, are political organizations that arise
and operate outside the formal of®ces of the state, and are devoted to
addressing public issues.

While NGOs exist and operate at many levels of political life, those of
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interest to scholars of international politics are usually ones that are
organized and take actions which have relevance across national bound-
aries. Some groups, such as Amnesty International or Medicins Sans
FrontieÁ res, have actual of®ces in multiple countries and undertake cam-
paigns outside the parameters of given states. Other groups, such as the
Sierra Club in the United States or the Campaign for Nuclear Disarma-
ment in the United Kingdom, staff of®ces within particular countries but
address problems that have transnational and, at times, global signi®-
cance. Grassroots movements of all sorts fall into this latter category.
These groups are able to project extra-territorial relevance because the
campaigns in which they are involved often relate to broader struggles in
other countries or because communication technologies advertise their
efforts and relate them to the sensibilities of citizens outside the domestic
context.

For many scholars it is the transnational dimension, in addition to the
political and non-governmental ones, that marks the notable character of
NGOs. This allows NGOs to assume a certain perspective on issues and
carry out untraditional activities. Organized across borders or projecting
their efforts beyond their given territorial homes, NGOs assume a certain
purchase point on issues that, at times, allows them the so-called ``view
from nowhere''; that is, a view from no given geographical place in par-
ticular. NGOs can focus upon issues and pursue aims free from the task of
preserving and enhancing the welfare of a given, geographically situated
population. This does not mean that they somehow assume a genuinely
globalist perspective ± in politics such a view is almost always a chimera ±
but simply notes the non-territoriality of their point of view. While not
global in perspective, it certainly generates a non-national orientation.
NGOs are, to use Rosenau's (1990) insightful phrase, ``sovereignty-free
actors.''

A ®nal de®nitional comment on NGOs in general is that they come in
many political stripes and, although much of the literature focuses on so-
called progressive NGOs, there are many right-wing organizations that
have the same character and operate using the same strategies as their
progressive counterparts. The organization Aryan Nations, for example,
has of®ces in multiple countries and tries to generate solidarity across
borders among white people of European descent and inspire hostility
toward others (Ridgeway 1995). The National Ri¯e Association of the
United States is also a bona ®de NGO. Although headquartered in the
United States, in 1997 it launched a transnational campaign to support
unrestricted possession of ®rearms, in part to resist attempts to curb
widespread trade in small arms. The term NGO, then, is a broad phrase
that includes a wide variety of political organizations. The key is that
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these groups address given challenges in the world or advance certain
causes that have transnational public relevance.3

Environmental NGOs are a subset of NGOs more generally. At the
most generous level of attribution and using an ideal-typical formulation,
one could say that these are groups dedicated to protecting the quality of
air, land, and water throughout the world, and the continued existence
and thriving of non-human species. This is generous because it suggests
unconditional altruistic intentions when, in fact, we know that this is not
the whole picture. Environmental NGOs are also bureaucratic organiza-
tions that often care as much about their own preservation ± and there-
fore compete with each other ± as other large organizations. The formu-
lation is ideal-typical in that it suggests that environmental issues are
easily distinguishable from other challenges when, in fact, this also is not
always the case. In much of the world, protecting the environment is
often a by-product of efforts to protect a community's economic base or
resist severe social dislocations. Many so-called environmental NGOs
do not conceptualize themselves as necessarily sensitive to non-human
species or to the quality of water, land, and air but see themselves as
campaigners for better living conditions (de®ned in an extremely broad
manner).4 Notwithstanding these quali®cations, it is convenient and not
all that inaccurate to say that groups falling under the rubric of environ-
mental NGO have some connection to the protection of the non-human
world and it is this character, however thin, that enables one to analyse
them together as a distinct entity.5

Like other NGOs, environmental NGOs exist and operate at multiple
levels. There are, for instance, local groups that address particular envi-
ronmental threats within a given community or domestic region. In the
village of Zom, Senegal, for example, grassroots groups work to protect
the fertility of agricultural land. Many of these groups arose after a severe
drought in 1984 and dedicated themselves to rebuilding topsoil and
planting rice. As of the early 1990s, they were still working locally to
protect land quality (Fisher 1993, 29). Likewise, the Anacostia Watershed
Society in Maryland works to protect the well-being of the Anacostia
River and its tributaries. Since its founding in 1989, it has worked con-
tinuously to remove debris from the riverbed, plant trees to restore
habitat, and mobilize local volunteers in the District of Columbia and
south-central Maryland.

In addition to local groups, there are national ones. These are organi-
zations that focus their efforts on protecting environmental quality
throughout a given state. The well-known Green Belt movement in
Kenya, for instance, aims at combating deserti®cation and alleviating
famine throughout the country. It works mainly by establishing local tree
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nurseries and planting seedlings (Fisher 1993, 102±103). The Natural
Resources Defense Council in the United States is similar in its focus on
environmental quality in the United States.

Finally, there are transnational or global environmental NGOs. These
are groups organized across state boundaries and committed explicitly to
regional or global environmental protection. Greenpeace International,
Friends of the Earth, and the Worldwide Fund for Nature (WWF) are
probably the best known of these kinds of NGOs.

As mentioned, scholars of international politics are most interested in
the last type of NGO. Transnational NGOs care about transboundary
environmental phenomena and deliberately engage the international
system. Nonetheless, it is important to point out that each of the other
types of environmental NGOs can, at times, have transnational relevance.
Depending on the issue area, domestic organizations can have a strong
in¯uence on international environmental affairs (Princen and Finger
1994). When Chico Mendes, the head of the National Council of Rubber
Tappers (CNS, Brazilian acronym) in the western Amazon state of Acre,
was killed while attempting to defend the rights of rubber tappers and
protect the rain forest, his death produced an outcry from the interna-
tional community that enhanced pressures on the Brazilian government
to reverse its deforestation policies (Conca, Alberty and Dabelko 1995,
78). Thus, while CNS was a domestic NGO, Mendes's death had an
impact on transnational issues such as biodiversity and, due to the rela-
tionship between deforestation and carbon sequestration, global climate
change.

The power, presence, and character of environmental NGOs

Taken together, the host of environmental NGOs throughout the world
represent a variegated presence through which voices and pressures in
favour of environmental protection are being articulated and generated.
While data are sketchy, it is estimated that there are tens of thousands of
NGOs working in some capacity to protect the environment (Conca 1996,
106±107).6 Moreover, in so far as some of these organizations have
memberships in the millions and budgets of over US$200 million, at least
on the surface, they represent a potentially powerful force in world envi-
ronmental affairs. In fact, in 1994, the United Nations Environment Pro-
gramme (UNEP) budget was roughly US$75 million while Greenpeace's
was US$100 million and WWF's was US$200 million.7 Finally, the num-
ber, membership ®gures, and ®nancial power of NGOs fail to represent
what is perhaps NGOs' most important strength ± coalition-building be-
tween organizations. At least since the 1972 Stockholm Conference, and
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much more noticeably since the 1992 Earth Summit, NGOs have estab-
lished networks among themselves to exchange information, share of®ces,
and coordinate strategies. Although there is no way to measure the
combined effects of NGO coordination, it is probably fair to say that the
environmental NGO community as a whole is larger than the sum of its
parts. In so far as it speaks and acts with a coordinated voice, its efforts
can be directed toward multiple targets with similar effect. There are, for
example, many formal networks established that organize activities. The
Antarctic and Southern Oceans Coalition, for instance, coordinates
activities among 200 NGOs in 40 countries with respect to Antarctica and
its surrounding oceans. The Fifty Years is Enough Campaign (FYE)
coordinates the efforts of dozens of NGOs to reform the World Bank. At
an informal level, it is well known that many groups formulate policy and
orientation together and project a common voice (Sale 1993, 33±34;
Fisher 1993, 57±70).

While NGOs have much strength and represent an ostensibly impor-
tant set of actors in world environmental affairs, they are not all alike nor
above criticism. Notwithstanding the coordination just mentioned, some
environmental NGOs have drastically opposing understandings of what
would promote a healthy environment and work, at times, at cross-
purposes. There are, for example, organizations linked to the ``wise use''
movement in the United States that claim to be environmentalists and
insert themselves nationally and transnationally into environmental
debates. Many of these are networked with industry-based groups who
argue that they are committed to clean air, water, and so forth if these
can be achieved purely through market mechanisms (Ehrlich and Ehrlich
1996; Kaufman 1994; Thiele 1999). Such groups are organized at the in-
ternational level, playing an advocacy role for industries and businesses
that oppose regulation on certain issues. The Global Climate Coalition
and the Alliance for Responsible CFC Policy represent perhaps the best
known of these organizations. Moreover, it is well known that Northern
and Southern-based NGOs often have different visions of environmental
protection and different understandings of the proper means for achiev-
ing such visions. This was demonstrated poignantly in the criticism
launched by the Centre for Science and Environment (CSE) in Delhi
against research undertaken by the World Resources Institute (WRI)
concerning estimates of carbon production throughout the world. The
CSE argued that the WRI's numbers failed to take into account per cap-
ita carbon production and thus portrayed many developing countries as
heavy carbon producers when, if population is taken into account, they
are actually much more environmentally benign. This criticism was im-
portant because the WRI's estimates were being accepted by many
Northern NGOs and some states and sparked much debate about climate
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change. The CSE critique undermined the implicit notion of consensus
among all environmental NGOs and underlined the sheer diversity of
outlook (Agarwal and Narain 1991, 1992; Athanasiou 1996).

Environmental NGOs deserve careful scrutiny in so far as they are
unelected and relatively unaccountable. The Worldwide Fund for Nature,
Friends of the Earth, and other large NGOs speak with a tremendous
amount of authority. A 1997 poll demonstrated this when it found that
German youth placed more credibility in Greenpeace than in any other
institutional authority. Among 14±18 year olds, Greenpeace ranked
higher than political parties, unions, television personalities, and politi-
cians in terms of public trust (Zitelmann 1997). Given the high pro®le of
environmental NGOs, one might reasonably ask who they represent and
on what grounds their authority rests. NGOs are ultimately accountable
to their funders. And yet, those funders do not necessarily represent the
public interest. Hence, while environmental NGOs work for the well-
being of the environment, it is important to remember that their under-
standing of environmental protection is not above the fray of political
life. It is, as mentioned, above statist orientations, and this is extremely
important for locating their authority. This does not free them, however,
from other types of loyalty that may skew their understanding of envi-
ronmental issues.

Actions to change state behaviour

States are the most important actors in world politics and fundamentally
constitute the international system. They have the ability to shape wide-
spread behaviour signi®cantly within their own territories and thus rep-
resent key mechanisms of global governance. The governing capacity of
states is so impressive that the international system itself is often equated
with the state system. Recognizing the signi®cance of state power, NGOs
focus much of their efforts on in¯uencing states and the state system
(Princen and Finger 1994; Wapner 1996). How do they do so?

Environmental NGOs in¯uence state action primarily by pressuring
government of®cials to support environmental protection efforts. At the
international level, this entails NGOs inserting themselves into and
manipulating the dynamics of public international regimes.8 International
regimes are rules, codes of conduct, principles, and so forth that inform
inter-state behaviour; environmental regimes are those that guide inter-
state behaviour with regard to environmental issues. States create envi-
ronmental regimes to address transboundary environmental problems,
since air, water, shifting soils, and migratory animals, for example, care
little for passports or border patrol guards. As a result, environmental
challenges call on states to coordinate their activities so as to fashion
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common responses to collective threats. While systematic understanding
of the role of NGOs in regime life is still emerging, examples of NGO
participation convey a sense of widespread involvement and impact.
Preliminary ®ndings suggest that NGOs play a signi®cant role in all stages
of regime formation, continuity, and modi®cation.

Scholars explain regime formation in three ways: as arising as a result
of power, interest, or knowledge (Hasenclever, Mayer and Rittberger
1996; Young 1994; Rowlands 1995). The ®rst explanation emphasizes the
distribution of power within the international system; the second focuses
on forging common interests among states; the third points to the way in
which new information reshapes state identities and interests. In each
case, how a state understands and wishes to act with regard to environ-
mental issues is crucial. For example, to the degree a hegemon is re-
sponsible for the emergence of a regime, it matters how the hegemon
perceives and sees its interests being advanced or threatened by a given
environmental issue. Likewise, to the degree that mutual interests drive
regime formation, it matters how states perceive environmental issues
and how they come to see them as common problems in which there is a
shared stake that inspires cooperation. Finally, to the degree that new
information is responsible for regimes, it matters how that information is
understood and disseminated. NGOs draw attention to environmental
issues ± a task that includes interpreting scienti®c information and ad-
vertising given threats ± and this helps create domestic and international
pressure on states to establish environmental regimes. To be sure, NGOs
are not single-handedly responsible for the creation of regimes, but their
work as publicists on behalf of environmental challenges contributes to
the formation of state understandings and interests, whether one is re-
ferring to those of a hegemon or a group of states.

The international toxic waste trade, for instance, involves the exporta-
tion of hazardous refuse from one country to another. In search of less
expensive ways to dispose of hazardous wastes, countries have until
recently allowed waste handlers to send materials outside the country of
origin without monitoring or regulation. This practice took place largely
because few people or states were aware of its magnitude or dangerous
character. Starting in the mid-1980s, Greenpeace began a campaign that
investigated and publicized instances of such exportation. Its of®ces
around the world coordinated activities with shipping enterprises and
governments to trace the dynamics of the international toxic waste trade.
Among its most important efforts, Greenpeace alerted importing states
about shipments, published a newsletter that, for years, was the only
source of information on the waste trade, and raised the issue with
national governments and multiple international organizations to draw
attention to its hazardous effects on the planet. Due in large part to
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Greenpeace's efforts, in the mid-1980s UNEP facilitated negotiations for
controlling the toxic waste trade. The result was the Basel Convention on
the Control of Transboundary Movements of Hazardous Wastes and
Their Disposal. The Convention essentially outlaws the transportation of
most toxic substances from member states of the OECD to non-OECD
countries.9

In terms of monitoring and veri®cation of environmental regimes,
NGOs increasingly play both formal and informal roles in investigating
and reporting violations. According to the US General Accounting Of®ce
and other sources, compliance with international environmental agree-
ments is inadequate (General Accounting Of®ce 1992; Ausubel and Vic-
tor 1992). States often fail to submit reports of relevant activity or live up
to agreed-upon commitments. NGOs play an important role in trying to
improve the record of compliance. In the case of the Convention on
International Trade in Endangered Species (CITES), the International
Union for the Conservation of Nature (IUCN) (with both government
and non-government members) provides secretariat services on a UNEP
contract (Ausubel and Victor 1992, 13; Young 1989, 26). Furthermore, in
an unusual arrangement, the IUCN delegates research, monitoring, and
technical assistance associated with its secretariat duties to an organiza-
tion known as ``TRAFFIC,'' which is staffed almost exclusively by WWF
members and charged with CITES implementation. The WWF, with of®ces
and long-standing working relationships with shipping docks around the
world, is well positioned to discover CITES violations and report them to
the secretariat. NGO monitoring activities in general often lead to tight-
ening regime measures. For example, according to Peter Sand (1990),
since the inception of the European Union more than half of the in-
fringement proceedings relating to international environmental issues
entered against member states were based on formal complaints from
local and regional environmental NGOs. This mimics a similar dynamic
with regard to transnational NGOs and international environmental
agreements.

Finally, with regard to modifying existing regimes, NGOs play a key
role in tracking new scienti®c evidence as to the nature and intensity of
environmental degradation, publicizing it, and working to upgrade
regimes to re¯ect new environmental realities. Due to the speed and
complexity of environmental change, international accords are almost
always in need of periodic revision. NGOs encourage such revision and
have been responsible, in a few instances, for proposing the content of
treaty upgrades. For example, after states established the Montreal Pro-
tocol on Substances that Deplete the Ozone Layer (brought about par-
tially because of NGO efforts in the United States and United Kingdom
(Wapner 1996, 127±128, 132)), there was a need to revise national com-
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mitments due to new scienti®c evidence of an expanding ozone hole over
Antarctica and new discursive frames for understanding the severity of
the threat (Lit®n 1994). Friends of the Earth, the Environmental Defense
Fund, and other NGOs worked vigorously to persuade state of®cials to
enhance the Protocol. While not alone in their efforts ± numerous scien-
tists and policy-makers (part of a group of actors that Lit®n (1994) calls
``knowledge brokers'') pressed for revisions ± NGOs coordinated much
of the effort and their activities won government support for establishing
the 1990 London Amendments to the Protocol, which led eventually to
the Copenhagen agreements that set the terms for a complete ban on
ozone-depleting substances (Bramble and Porter 1992, 341). While not
single-handedly responsible for the London and Copenhagen revisions,
NGOs provided an essential component in the overall political effort.

NGOs thus play an important role in all phases of international envi-
ronmental regimes. They recognize that such regimes, while imperfect
mechanisms for environmental protection, greatly in¯uence widespread
behaviour. States have the ability to reach into and shape the activities of
citizens throughout the world; NGOs see states and the international
regimes they create, then, as ef®cient means of governance and appro-
priate targets of NGO political activity. However, states are not the only
forms of global governance and thus not the only NGO targets in the in-
ternational system.

Actions to engage economic forces

People are motivated not simply by government-sanctioned laws but also
by economic forces. Likewise, structures of power throughout the world
are not reducible simply to the actions of states but also arise as a result
of economic activity. Economic forces, in other words, are forms of gov-
ernance. They help set the character and de®ne the dynamics of individ-
ual and collective life. Economic activity, by de®nition then, greatly
determines how humans interact with the natural world and how they
approach issues of environmental protection.

Economic systems are constituted by a process of production, distribu-
tion, exchange, and consumption. Each of these has to do with the way
humans materially sustain themselves. However, the activities of produc-
tion, distribution, and so forth are not simply about material survival and
¯ourishing but, because they are so central to human existence, extend
themselves into all aspects of human life. The way a society produces or
exchanges goods, for instance, largely animates the way it understands
itself and operates (Harvey 1996). It gives rise to, or sets the parameters
of, certain identities that, in turn, create interests that translate into actual
behaviour.
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Economic forces, like ecological ones, inherently know no boundaries.
Production, distribution, exchange, and consumption can, and increas-
ingly do, take place across state boundaries. One result of this is the
emergence of an integrated world economy based, according to many, on
capitalist principles and dynamics (Harvey 1996; Wallerstein 1979). A
related but different result is simply that economic activity shapes wide-
spread behaviour beyond the territoriality of given states. It in¯uences
identity and interests throughout the world and leads to transnational
dynamics that in¯uence the day-to-day lives of individuals everywhere
and the organization of transnational collective life. Given the powerful
role of economic forces, it makes sense that NGOs try to intervene in and
manipulate the character of economic affairs.

Engaging economic forms of governance is no easy matter. Given the
constitutive role of economic forces, it is dif®cult for NGOs (or any other
actor, for that matter) to develop a conceptually clear purchase point on
economic issues and direct economic activities. NGOs undertake the
challenge by conceptually ``unpacking'' the world economy and identify-
ing certain nodes of power within it. They then target those nodes that
most effectively engage environmental issues. A prime example of this is
Greenpeace's work to eliminate waste dumping in the world's oceans and
seas.

Throughout the 1970s, ocean dumping of waste was an accepted prac-
tice. For materials already at or close to bodies of water, it provided a
relatively inexpensive form of disposal. For hazardous wastes, it provided
a form of disposal that kept the terrestrial environment free from con-
tamination. In both cases, it allowed waste to be kept out of sight and
thus out of mind. Since the 1970s, Greenpeace, among other organ-
izations, has worked to prevent and ultimately ban ocean dumping. One
of its most dramatic campaigns along these lines has been to stop the
dismantling of gas and oil rigs at sea, and force polluters to dismantle
them on land. Key to its efforts has been the pressure it brought to bear
on Shell Oil's Brent Spar installation in the North Sea.

There are over 400 gas/oil installations in the North Sea that will soon
cease to be viable and will need dismantling. In the spring of 1995, Shell
announced plans and received governmental approval to dispose of its
Brent Spar by dumping it into the North Sea. Such a prospect became
a signi®cant concern for Greenpeace; the 4,000-tonne installation was
believed to be loaded with toxic and radioactive sludge. According to
Greenpeace, if Brent Spar were dismantled at sea, it would create a
dangerous precedent for the disposal of other rigs and perhaps fuel an
effort by many industries to turn to ocean dumping (Greenpeace 1998a).
As a result, in May 1995 Greenpeace organized an intensive campaign
against Shell. Over two dozen activists from six North Sea countries
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worked together to stage an on-site protest, with other Greenpeace
members orchestrating the campaign from their home of®ces. Among its
many activities, Greenpeace landed a helicopter on the oil platform and
brought activists by sea to occupy the installation. This included unfurling
a banner that read ``Save the North Sea'' to publicize the issue. Addi-
tionally, two Greenpeace ships circled the rig with photographers pro-
ducing images of the occupation that were sent out electronically to
media sources throughout the world, and occupiers wrote a diary of day-
to-day activities that was also sent out electronically to world media
sources. Finally, Greenpeace organized a boycott of Shell products that
led, according to the London Times, to a 30 per cent reduction in sales
throughout Europe (Millar 1995, 19). These efforts were well coordinated
and took place across state boundaries. The Greenpeace campaign aimed
to engage the public and Shell's subsidiaries throughout much of the
world. Its efforts eventually paid off. In June 1995, after constant pres-
sure, Shell reversed its decision and announced that it would bring the
installation in and dismantle it on shore (Radford and White 1995, 1).

What is important to notice in this campaign is that Greenpeace did not
target governments per se but rather Shell Oil. In fact, Shell apparently
embarrassed former UK Prime Minister John Major by reversing its de-
cision without ®rst informing him. Hours before Shell's announcement,
Major was in Parliament defending the decision to allow Shell to dis-
mantle the rig in the North Sea (Nuttall and Leathley 1995, 1). Moreover,
Shell had initially won approval from the Oslo and Paris Commission
(OSPARCOM), an intergovernmental body that regulates pollution in
the north-east Atlantic, and ignored this approval in its decision to bring
the rig to shore (Nuttall and Leathley 1995, 1). Greenpeace targeted Shell
as an economic actor and found ways to in¯uence its behaviour. The
campaign represents an attempt to target directly the economic sphere as
opposed to the strictly governmental one.

The Brent Spar episode has proved to be important for setting the
standard for dismantling oil and gas installations. Weeks after the
Greenpeace campaign, all parties to OSPARCOM, with the exception of
the United Kingdom and Norway, agreed to a moratorium on ocean
dumping of oil and gas installations (which became a complete ban when
OSPARCOM met again in July 1998). Moreover, since June 1995 12
decommissioned oil installations have come ashore for disposal even
though at least three of these were in deep enough water conceivably to
be left in situ, and a number of these were under the jurisdiction of the
United Kingdom and Norway and thus not bound by the OSPARCOM
agreement ± for example, the Odin installation (Norway) (Greenpeace
1998b) and Shell's Leman BK (UK) (Greenpeace 1998a). In short,
Greenpeace's campaign against Brent Spar reoriented ocean dumping
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practices. At a minimum, it set a standard of good conduct that has put in
place a voluntary regime for corporate practice. Again, it represents an
effort by an NGO to target the economic dimension of world collective
life and understand the degree to which the economic realm represents a
form of governance.

Another example of NGOs targeting the economic realm, in contrast
to the strictly governmental one, is the NGO effort to hold corporations
accountable to the general public. There is a long tradition of con-
ceptualizing the economy as embedded in society (Polanyi 1957). That is,
society itself ± constituted by people understanding themselves as citizens
as opposed to consumers or producers ± has often been seen as primary
in social ontology. Much critical thinking in the modern age has focused
on the way in which economic forces have gained the upper hand in social
relations, determining much of the character of collective life. Society is
seen by many critical thinkers as now practically embedded in the econ-
omy. Environmental NGOs worry about the implications of such a rever-
sal. For them, to the degree the economy dictates social affairs, environ-
mental protection will tend to be neglected as it becomes marginalized
under the commitment to pro®ts, economic ef®ciency, and material pro-
ductivity. NGOs have been working against this not only by pressuring
speci®c corporations to change their practices but also by devising mech-
anisms for holding sets of corporations accountable to citizens.

One of the more prominent strategies for corporate accountability
consists of establishing voluntary codes of conduct that corporations
agree to abide by. In recent years, companies such as Levi Strauss,
Reebok, J. C. Penny, and Wal-Mart have agreed to eliminate prison and
child labour in their operations throughout the world. These agreements
were initiated and are being monitored by labour and development
NGOs (Broad and Cavanaugh 2000). A similar effort has taken place
with regard to environmental issues. The best known was established
in 1989 by the Coalition for Environmentally Responsible Economies
(CERES). The CERES Principles provide concrete criteria against which
corporations can strive to improve their environmental record and
against which activist groups and citizens can evaluate corporate environ-
mental performance. The code calls on companies, among other things, to
minimize pollution, conserve non-renewable resources through ef®cient
use and planning, and consider demonstrated environmental commitment
as a factor in appointing members to the company's board of directors.
The code has been embraced by at least one Fortune 500 company and a
number of multinational corporations. Sun Company, General Motors,
Polaroid, and a host of other multinational companies have pledged
compliance or are at least seriously considering doing so. The effort
to enlist companies in the CERES Principles (formerly known as the
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``Valdez Principles,'' inspired by the Exxon Valdez oil spill) is an attempt
by NGOs to work directly with corporations and ®nd ways of holding
them accountable for the impact they have on the environment (Ann-
Zondorak 1991; Broad and Cavanaugh 2000). It represents another
strategy of engaging directly the economic dimension of world collective
life.

Environmental NGOs participate in the corporate accountability
movement because it represents a way to guide corporate forces toward
more environmentally sound types of practices. To be sure, the move-
ment has not changed the essential character of corporate life, nor has it
even, it is safe to say, resulted in signi®cant changes that can be easily
traced back to environmental protection. It has, however, played at the
margins of global corporate understandings and practices, and holds
promise as small successes might eventuate in large-scale transforma-
tions. NGOs are not holding their breath with regard to such promise,
but they continue to engage corporate activities because they recognize
the substantial governing power of economic forces and understand that
any change in economic affairs will affect global environmental quality.

Actions to engage social mores

Governmental and economic forces clearly shape the way individuals and
collectivities live their lives and reproduce themselves. Additionally, it is
well known that social forces ± constituted by cultural practices ± shape
the way people understand themselves and act in the world. A long tra-
dition of social theory reminds us that humans are, seemingly by nature,
social animals. On the whole, they seem to need others and, as commu-
nitarians well explain, ®nd themselves being partially constituted by social
interaction. People adopt ethical and practical orientations towards the
world through the socialization process. The result is that they operate in
the world informed by the sociohistorical context within which they ®nd
themselves. NGOs recognize the situated character of human life and,
while in¯uenced by it themselves, work to understand how social mores
affect human attitudes and behaviour toward the environment. Their
efforts along these lines lead to adopting a political strategy of social
engagement wherein they try to manipulate the forces of socialization.

Environmentalism has been compared to religion and nationalism in so
far as it calls for, according to some of its more radical advocates, adopt-
ing a certain world view based on philosophical and emotional founda-
tions as well as scienti®c ones (Taylor 1995; Deudney 1995). At its most
general level, environmentalism can be described as a sensibility that
values nature and believes that the quality of life on earth depends upon
the well-being of the planet's air, water, soil, and so forth. For many
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environmentalists, environmental protection calls for others to adopt
such a sensibility. It involves winning over or literally converting people
to an environmental perspective. So many cultural practices reveal an
anti-ecological orientation; people throughout the world do things that
degrade the environment because they operate according to traditions or
within ideological structures that support anti-ecological practices. Envi-
ronmental NGOs work to manipulate the factors that constitute such
traditions and structures with the aim of producing, as it were, environ-
mentally conscious citizens.

In parts of Asia, there is a tradition of ingesting parts of certain wild
plants and animals to boost one's health. Because of increasing demand,
this tradition has been threatening the continued existence of certain
species. For example, in East Asia it is widely believed that the bile from
bear gall bladders acts as a health restorative, working as an antidote to
liver cancer, haemorrhoids, and conjunctivitis, as well as promoting gen-
eral virility. In a grisly form of extraction, China has so-called bear farms
where bears live in captivity hooked up to intravenous systems that pull
just enough of the bile from their bladders to keep them alive while pro-
ducing enough to sell. In general, the belief system threatens all bears
throughout the region and, due to international smuggling, the world.
This is also the case with tiger bones and rhinoceros horns, which are
thought to promote human health. One result of this belief is that the
number of bears, tigers, and rhinos throughout the world is decreasing.
All Asian species of bears, for instance, are presently on Appendix One
of CITES, and smuggling bears from other countries is endangering
North and South American bear populations (TRAFFIC 1997a.)

Environmental NGOs work to reduce the demand for bears, tigers, and
rhinos by engaging international regimes. One of their more important
efforts, already mentioned, is to increase compliance with CITES. Stop-
ping the traf®cking of endangered species at national borders represents
a key way to protect bears and other species. NGOs recognize, however,
that no matter how stringent international regimes are, if cultural prac-
tices still support exploitation of endangered species, bears, tigers, and
rhinos (as well as numerous other species) will be at risk. As a result,
NGOs try directly to change cultural practices. The Worldwide Fund for
Nature, for instance, has begun a dialogue with consumers and medical
practitioners throughout East Asia to alter the way they understand
endangered species and the necessity of using such species for medicinal
purposes. This has involved a contradictory strategy of, on the one hand,
trying simply to reacculturate people to different understandings of health
and the use of wild plants and animals, and, on the other, convincing
medical practitioners and consumers of the bene®ts of synthetic sub-
stitutes. The ®rst involves changing the ideational context within which
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traditional Eastern medicine operates; the second entails accommodating
that tradition through technological intervention (TRAFFIC 1997a;
1997b). Both represent, however, the attempt to engage the social di-
mension of collective life.

One need not go to the East to discover the impact of social forces on
environmental affairs. All cultures are animated by widespread under-
standings that support anti-ecological activities and, in an increasingly
interdependent world where cultural forms are penetrating societies the
world over, social forces are animating many anti-ecological practices
across the globe. NGOs work to change social forces in general that they
deem to be anti-ecological. One of the more obvious efforts along these
lines is the ongoing campaign to endear certain animals to people so as to
inspire people not to want to consume them ± as clothing, food, and so
forth ± but to value their preservation in the wild. The best known of
these campaigns are arguably the efforts to protect whales and harp seals.

For years, whales were seen as simply another resource to be used for
human consumption. For the most part, they were hunted for food and
oil. Greenpeace, Friends of the Earth, the Sea Shepherds Conservation
Society, the WWF, and others have worked for years trying to change this
image. Through photographs, ®lms, and audio recordings, they have
portrayed whales as a special species deserving not only protection but
respect. NGOs have advertised whales' evident intelligence, gentleness,
and unique vocalizations now known as whale ``songs.'' Due in large
measure to NGO efforts, whales have assumed a mystical character in
many people's minds (Day 1989, 52). Such a view led to acts such as
``Operation Rescue,'' wherein a US$5 million effort was waged to save
three whales trapped in ice in Alaska (Rose 1989).

A similar campaign was waged to protect baby harp seals in northern
Canada. For years there was an annual harp seal hunt in Canada that
garnered hundreds of thousands of pure white pelts from newborn seals.
Starting in the late 1960s, a host of NGOs including the International
Fund for Animal Welfare, Greenpeace, the Sea Shepherds Conservation
Society, and others focused attention on the hunt and tried to portray it
as inhumane. Their main strategy was to personify the pups by photo-
graphing individual seals and representing them as cute, helpless victims.
In the context of such personi®cation, NGOs documented the brutal act
of clubbing and skinning newborns (often in full view of mother seals).
Seal pups are, like whales, ``charismatic mega-fauna'' ± that is, large
species that can be portrayed as having special qualities that enable
people to extend to them care, concern, and simply relatedness (Wenzel
1991; Day 1989). NGOs played on this quality and worked to enhance it.
NGO efforts worked, among other things, to dissuade customers from
purchasing coats made out of the pelts, a move that reduced the Euro-
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pean market considerably and made the seal trade essentially unpro®t-
able (Wapner 1996, 66).

NGO attempts to portray animals in a particular manner or reac-
culturate the way people understand the health bene®ts of ingesting wild
animals are efforts to isolate and manipulate cultural formations. They
aim to change the way societies understand human relations with non-
human species and thus alter the sociohistorical context within which
people operate as they interact with the environment. The implicit un-
derstanding behind such a strategy is that sociocultural structures are
somewhat autonomous from economic and governmental forces ± or at
least are able to be engaged directly ± and thus represent worthy political
targets. NGOs recognize, in other words, the governing capability of
social structures and see their work as demanding political engagement
with them.

Dialectics by way of conclusion and quali®cation

This chapter has tried analytically to circumscribe three spheres of col-
lective life that NGOs target to advance environmental protection. It has
presented these spheres as unproblematic in so far as they have been
portrayed in essentialist terms. It should be remembered, however, that
these spheres are not autonomous but overlap and, indeed, constitute
each other. Governmental life, for example, at the domestic and inter-
national levels is not separate or immune from economic and social
dynamics. Rather, in many ways it mirrors the qualities and patterns of
economic and social activity. This is also the case with economic and
social structures: they are infused with qualities that originate, or at least
®nd their greatest articulation, in the activities and imperatives of the
state and the state system. The idea here is that the three spheres out-
lined are in dialectical relation to each other. They are related to each
other as opposed to being self-subsisting entities with circumscribed
properties, and they have numerous contradictory tendencies within
them as opposed to being homogeneous realms of given character. It is in
this latter regard, by the way, that environmental NGOs can, in fact, en-
gage them. If governmental, economic, and social forces completely sup-
ported anti-ecological practices, NGO efforts would be in vain. Openings
in the system arise from contradictions; NGOs work the contradictions.

Appreciating the dialectical character of governmental, economic, and
social relations allows for a clearer explication of environmental NGO
strategies. Environmental NGOs see themselves as committed to envi-
ronmental protection. They seek to ensure the quality of the earth's air,
water, soil, and species. So committed, they care little in principle about
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what routes to pursue when seeking environmental protection; they wish
only to advance the cause.10 The routes to environmental protection are
many because the character of world political life is complex. The inter-
national system, as it were, is constituted not simply by the state system
but by economic and social forces that animate widespread behaviour.
The world, as it were, is governed by multiple sources of rule. Indeed, it is
even somewhat unfair, from an analytical perspective, to circumscribe
governmental, economic, and social forces as related realms and posit
them as the most signi®cant. As researchers well know, multiple forms of
control, regulation, administration, and so forth exist that stabilize human
life and condition understanding and action. Nonetheless, it often helps
to delineate certain ``permanences'' (Harvey 1996) to identify categories
of social analysis, even if one recognizes that these are simply convenient
categories rather than concrete empirical realities. Environmental NGOs
target each of these realms, then, as a realistic political strategy. They
work for political change and thus ®nd themselves targeting multiple
realms that govern human interaction with the non-human world.

Notes

1. The author is grateful to American University for supporting this research through a
University Research Award. An earlier version of this paper was presented at the
American Political Science Association Annual Meeting, 29 August±3 September 1997.
The author would like to thank Volker Rittberger, Judith Shapiro, and Sidney Tarrow
for helpful comments on earlier drafts.

2. On the concept of governance, see Wapner 1996, 3ff.
3. It should be noted that the term NGO can be distinguished from what the United Na-

tions and especially the Commission on Sustainable Development recognize as ``major
groups.'' ``Major groups'' include not only political organizations but also indigenous
peoples, local authorities, business and industry, and other associations. The distinction
is that some major groups may not have been established to induce political change, but
either ®nd themselves having a stake or role in the way certain public issues are under-
stood or particular public problems are addressed. While recognizing the importance of
``major groups'' in world affairs and, in particular, in world environmental issues, this
chapter restricts itself to a focus simply on what are conventionally understood as
NGOs.

4. A good example of such environmental NGOs can be found in Dawson 1996.
5. For an insightful discussion of the interplay between, say, environment and development

groups, see Durning 1989.
6. If one includes the host of organizations in the South that are not directly committed to

environmental issues but which forge coalitions with environmental NGOs, this number
jumps to hundreds of thousands. See Fisher, cited in Conca 1996.

7. For membership and budget ®gures, see Wapner 1996, 2, note 3.
8. On the distinction between private and public international regimes, see Hau¯er 1997,

which is the ®rst full-length exploration of private international regimes of which the
author is aware.
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9. See generally Wynne 1989; Agarwal and Narain 1992.
10. This is not to say that NGOs are unconcerned with how they undertake political action.

Most environmental NGOs are committed, for example, to non-violent activities. See
generally Taylor 1995.
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7

Energy development and
environmental NGOs:
The Asian perspective

Lin Gan1

Energy sector development is often identi®ed as the focus of environ-
mental action because of the severe environmental impacts of energy
exploration and utilization, driven by the increasing demand for energy
services (IPCC 1996). The con¯ict between energy production or use
and environmental sustainability is seen as the main issue attracting the
attention of nation-states worldwide. This chapter aims at analysing the
role of NGOs in Asia in the energy sector. First, it will describe the
characteristics and means of NGOs as they are involved in the con¯ict
between energy production or use and environmental protection. Second,
it will focus on NGOs' involvement in decision-making. Third, it will re-
view the relationships of NGOs with governmental agencies, the private
sector, the scienti®c community, and international aid agencies. Fourth, it
will analyse the relationship of international NGOs with local and re-
gional NGOs.

The development process in the energy sector is complex and includes
many components. The issue area of energy production covers, for ex-
ample, the construction of new power plants, including fossil-fuel-based
power plants and hydroelectric dams. In this area of concern, NGOs
often take radical approaches, such as lobbying and protesting against
dominant development practices that are considered to be environ-
mentally questionable. On the other hand, energy conservation, demand-
side management, lifestyle changes, and the sustainable use of biomass
resources have all become concerns of many stakeholders who are inter-
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ested in changing energy consumption patterns and related development
choices. In this area of NGO engagement, a participatory approach is
often used to mobilize as many interested social groups as possible. The
Green Movement in Korea is an example (Jeong and Lee 1996, 187±197).

Energy sector development and environmental protection in Asia have
been integrated into development processes through the involvement of
®ve different types of social institutions. They include governments, mul-
tilateral and bilateral aid agencies, the private sector, the scienti®c
community, and NGOs. Their actions and interactions are the primary
sources of societal response to critical development and environment issues
(Gan 1995).

Governments traditionally play a leading role in shaping energy devel-
opment and environmental protection. They often dominate development
processes through a top-down approach, with command-and-control
methods as a steering mechanism. This mechanism is often criticized as
ineffective, and as operating as a barrier to greater energy ef®ciency and
improved ¯exibility in operation, because it tends to diminish the potential
for citizens' participation and discourages communities' self-involvement
(Munasinghe 1991, 31). Multilateral and bilateral aid agencies cooperate
with governments in large energy development projects. Many aid pro-
grammes are oriented toward large-scale projects that are often environ-
mentally questionable, as often claimed by NGOs. The environment is a
relatively new item on the agendas of development aid agencies. How-
ever, international organizations such as the World Bank (1997a) have
increasingly considered environmental concerns when ®nancing develop-
ment aid projects. The private sector involved in energy development has
traditionally been suspicious of environmental issues because of its busi-
ness orientation, which often disregards environmental externalities. The
private sector is increasingly being pushed by governmental regulations,
and to a lesser extent by citizens' groups, towards an environmentally
more benign approach. In general, environmental awareness has been
increasing within the private sector, shaped both by internal environ-
mental awareness and by external pressures such as governmental regu-
lations. The scienti®c community includes scientists, engineers, and sec-
toral specialists. Scientists and policy advisers have moved many domestic
and international organizations towards dealing with problems related to
energy production or use and environmental protection, and towards
changing their policy priorities. Scientists often play a critical role in fos-
tering policy changes in environmentally benign directions.2

NGOs have established different working relationships with other
actors in order to exchange information and collaborate on issues related
to energy and environmental protection. Through formal and informal
networks, NGOs shape the attitudes and operation of other social insti-
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tutions.3 NGOs often act from below and tend to engage in several issues
at a time. Through advocating, opposing, negotiating, and consulting
activities, NGOs contribute to setting up policy issue networks that link
the general public from local communities upwards with governmental
decision-making bodies at various levels.

Energy development and environmental NGOs in Asia

For the period 1980±1995, economic development in Asia was the most
dynamic compared with other regions in the world. The East Asian and
Paci®c region had an average annual GDP growth rate of 7.6 per cent in
the 1980s and of 10.3 per cent in 1990±1995. In the same periods, South
Asia had relatively low rates of growth at 5.7 per cent and 4.6 per cent,
respectively. Compared with world average growth rates of 3.1 and 2.0
per cent in the same periods, Asia performed relatively well as re¯ected
in economic indicators (World Bank 1997b, 235). The high economic
growth was sustained by increasing energy use. From 1981 to 1991, en-
ergy consumption in Asian developing countries doubled from 700 Mtoe
(million tonnes of oil equivalent) to 1,350 Mtoe, and electricity con-
sumption increased 2.5 times from 500 TWh (terawatt-hour) to 1,200
TWh (Sadiq 1996, 86).

Not surprisingly, rapid economic growth and increased dependency on
energy use in Asia have been achieved at a great expense to the envi-
ronment (Clad and Siy 1996, 52±58; ADB 1990, 40±50). The stark con-
trast between Asia's fast economic development and rapidly deteriorat-
ing environment, particularly in urban-industrial areas, makes this region
the foremost test for sustainable development. Energy plays a central
role in this process. The tension between energy sector development and
associated environmental risks has led to increasing concerns for ecolog-
ical sustainability in the region. In many countries of Asia, energy devel-
opment is characterized by the expansion of fossil-fuel-based power gen-
eration and the development of large-scale hydroelectric power plants.4
Industrialization and rapid urbanization are the main driving forces of
this development.5

In rural areas, energy supply often does not meet demand. According
to the World Bank, over 2 billion people in the world lack access to
electricity and rely on biomass fuels as they have no better alternatives
(World Bank 1996). The continuing con¯ict over the lack of fuelwood
and commercial energy supply, i.e. electricity, has led to ecological imbal-
ances in rural areas. With over 80 per cent of rural energy consumption
based on non-commercial biomass in most Asian developing countries,
such as China, India, Indonesia, and the Philippines (UNDP 1997, 196),
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the environment is bound to be severely affected. Burning biomass for
cooking and heating in rural areas has intensi®ed in some regions due to
increasing population pressure (Brandon and Ramankutty 1993, 21±32).
This creates further con¯icts over natural resources and energy use.

Balancing energy development with environmental sustainability has
become one of the greatest development challenges in Asia. There are
uncertainties in achieving environmental objectives, such as improving
urban air quality and providing clean water to urban and rural residents.
This is mostly due to governmental subsidies to the energy sector and
resources use (Daly 1994). There is little doubt that environmental risks
in Asia, and elsewhere in the world, are not only associated with the com-
plexities of the energy-environment interplay, but also related to the effects
of economic growth, population pressure, poverty, and urbanization.

The costs of environmental externalities produced by the energy sector
are often excluded from economic cost-bene®t analyses when develop-
ment projects are decided by governmental agencies. Monopoly is a
common characteristic of energy development and service sector opera-
tion. The interest of the energy sector lies mostly in production expansion
to maximize its in¯uence and power. The recent trend of decentralization
in the energy sector has legitimized private sector involvement in energy
development (Munasinghe 1991, 31). With government support, and
sometimes with the help of international development assistance
agencies, public and, more recently, private utilities are bound to defend
their common interests in energy sector expansion. For this to occur,
great challenges in terms of environmental consequences of energy sector
development are to be expected.

Asia's development has been characterized by the growing presence of
the NGO community in political and social activities (Princen and Finger
1994, 1±3). NGOs have evolved into actors offering a social critique of
political development processes. NGOs have also become a widely acces-
sible provider of social services to millions of people in rural commun-
ities.6 The development of environmental NGOs and their involvement
in environmental activities must be interpreted from a historical per-
spective. NGOs can be considered as part of the massive social move-
ments that challenge dominant structures and processes of authoritarian
regimes through which political eÂ lites maximize their power and interests.
The free associations of citizens in Asia have a long tradition, which can
be traced back to the pre-colonial communal societies (Serrano 1994, 29).

Much of the growth of NGOs in Asia can be traced back to the post-
Second World War period of the late 1940s and 1950s, when local resi-
dents and communities developed their networks of contacts. During the
1960s and 1970s, increased income in some Asian countries led to an
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expansion of the middle classes. These educated and better-informed
social strata tend to exercise their in¯uence through participatory social
involvement. Environmental NGOs emerged in the 1970s as part of the
global environmental movement. They developed further in the 1980s,
and expanded rapidly in the early 1990s (Thomas 1992, 27±29). This
phenomenon owes its origin and persistence, in part, to the deteriorating
environmental situation in Asia following rapid economic development
and the so-called modernization movements promoted by governments.
Increasing industrialization has given rise to pollution problems that cre-
ate environmental risks.7 NGOs sometimes challenge dominant develop-
ment activities when they see the risks to their interests, such as tradi-
tional rights of land use, being eroded and undermined by large-scale
project development.

Three different types of NGOs

NGOs can in¯uence energy development due to their expertise. Experts
and expertise refer to those professionals with speci®c knowledge, train-
ing, and experience. In public policy-making, their knowledge is used to
de®ne policy priorities and set agendas for action. NGOs usually interact
through networks that play a critical role in facilitating communication
and cooperation between organizations and individuals. There are basi-
cally three types of Asian NGOs involved in the debates about energy
production or use and environmental protection: research-oriented
NGOs, lobbying NGOs, and mediating NGOs.

Research-oriented NGOs

Research-oriented NGOs are those with informational and advisory
characteristics. They are motivated by the value of their service accom-
plished through scienti®c knowledge development, consultation, and
policy advice. Many see their main function as knowledge providers to
impart issue-relevant scienti®c knowledge to policy-makers and the gen-
eral public. Their main interest is in research, to generate debate and
knowledge within and between the scienti®c community, governments,
the business community, and civil society. They intend to increase the
scienti®c understanding of environmental risks of development. Many
research-oriented NGOs are think-tanks with either public or private
ownership. Their means of operation are through scienti®c publications,
conferences or workshops, and media reporting. Traditionally, their roles
are limited to being the agents that carry out projects designed by gov-
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ernments or international agencies. Increasingly, they have become in-
dependent players in decision-making processes with a more participa-
tory perspective.

An important function of this type of NGO is to provide advisory
services to governments with regard to the design and assessment of
public policies aimed at increasing energy ef®ciency and reducing costs of
energy consumption. For example, the Tata Energy Research Institute
(TERI) in India is an in¯uential research institute in the area of energy
and the environment. It has played a critical role in informing the Indian
government, and more broadly the international community, of the im-
portant environmental issues related to energy production and consump-
tion. This type of NGO tends to act in a ``soft'' manner, often collabo-
rating with their partners rather than opposing them. Another example is
the Energy Research Institute of the State Development Planning Com-
mission (SDPC) in China. However, this is a government-supported body
providing advice to energy policy-makers rather than an independent
think-tank.

Many NGOs of this type have grown out of governmental bodies. They
prioritize research activities, instead of being action-oriented. The Beijing
Energy Ef®ciency Centre grew out of the Energy Research Institute of
the SDPC. Although it receives support from the Department of Energy
(DOE) of the US government, it maintains close ties with governmental
agencies and operates within the framework of of®cial contacts. Its ob-
jective is to facilitate the transfer and dissemination of environmentally
friendly energy technologies. In recent years, some technical assistance
projects under the banner of capacity-building, funded by international
aid agencies, have helped the growth of such institutions. In turn, this has
given rise to what may be called the scienti®cation, or professionalization,
of decision-making processes (Jamison 1996).

Lobbying NGOs

Lobbying NGOs are those with critical, sometimes radical, attitudes
toward development projects with major environmental impacts. They
criticize important energy development activities that carry high envi-
ronmental risks and have an impact on local communities and people.
This type of NGO focuses on advocacy when they conduct lobbying
activities against the policies of governments and international aid agen-
cies.8 They often attempt to attract media attention to inform the public
and thereby exert pressure on governments. They also present them-
selves at international meetings to publicize their criticisms. The presence
of the Greenpeace movement in Asia is a clear example. In large energy
projects, such as hydroelectric dams, the role of lobbying NGOs cannot
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be underestimated, as their criticisms sometimes lead to reassessments of
aid policies, as shown in an Indian case below.

Rapid industrialization and urbanization drastically increase demands
for energy supply and services, especially for electricity. In response to
the demand from the industrial and commercial sectors, governments in
Asia have targeted the development of coal- and oil-based power plants,
hydroelectric power stations, and, increasingly, nuclear power plants as
main objectives for development. This is the clear case in China, where
the use of coal dominates energy supply and demand (Gan 1998b).
Increasing awareness of the potential environmental and social-ecological
impacts of large hydroelectric dams has caused NGOs to respond strongly
to this type of energy development. Resistance from affected local com-
munities has made it dif®cult for governments to proceed with such proj-
ects. The best-known cases of hydroelectric dam projects are the Narmada
Dam in India and the Three Gorges Dam in China. These projects have
inspired strong public protest that led governments and international aid
agencies to change their policies.

The Sardar Sarovar Dam and Power Project in western India, known
as the Narmada Dam project, is one of the energy projects that have
sparked the most public debate and protest. The project was proposed by
the Indian government and strongly backed by governmental energy de-
velopment institutions. The World Bank was originally involved, provid-
ing loans for the project. Largely concerned about the displacement of
local tribal groups because of the construction of the dam, NGO lobbying
activities across nation-states drew international attention. NGOs, such as
the Narmada Bachao Andolan, criticized the anticipated environmental
impact of the project, particularly the impact on the ecosystems upon
which local people depended for their livelihood. Many Indian NGO
groups, plus some concerned international NGOs, participated in this
public protest, including research institutions, indigenous groups, and the
mass media. Demonstrations and publicity campaigns were organized,
putting pressure on the World Bank to stop its ®nancing of the project.
Eventually, the World Bank loan for this project was withdrawn at the
request of the Indian government in 1993,9 although the project is still
supported by the government. NGO protest against this project helped
shape the World Bank's policy on the environment and human settle-
ments. The World Bank has now initiated a policy to encourage NGO
participation in resettlement plans. It also requires consultation with po-
tentially affected social groups and local NGOs in environmental assess-
ments for large development projects (Malena 1995, 23).

After more than half a century of debate, the Chinese government de-
cided in 1992 to build the world's largest hydroelectric dam at the Three
Gorges of the Yangtze River. The project aims to generate 18,200 MW a

ENVIRONMENTAL NGOS IN ASIA 115



year, which is enough to supply the power needs of 150 million people.
The dam is expected to cost US$11 billion over an 18-year period
(and, when interest charges are included, this ®gure goes up to US$25
billion). The main concern of opposition groups is that the dam will force
the relocation of more than a million people. Opponents say it would
be cheaper and less risky to build smaller dams upstream of the Three
Gorges.10 The project sparked protest among NGOs, mostly through
lobbying activities. The International Rivers Network, Friends of the
Earth, the Center for Marine Conservation, International Three Gorges
Coalition, Probe International of Canada, the WWF in Hong Kong, and
the Asian Paci®c People's Network in Malaysia coordinated with several
Chinese environmental groups to protest against the construction of the
dam. Criticisms and protests against the dam have been made by promi-
nent scientists in China and abroad. Dai Qing, a leading Chinese jour-
nalist, was jailed for a year after she published a book of essays criticizing
the dam (Dai 1997). Despite the pressure from NGOs, the government
decided to approve the project with full state support. The Chinese gov-
ernment muf̄ ed criticisms and unleashed pro-dam propaganda. In 1992,
two-thirds of the 2,633-member Chinese People's Congress voted to build
the dam, only 12 votes more than the minimum required. This is one of
the lowest levels of support ever given to a government-backed project.
The dam is now under construction, fully ®nanced by the government.
International agencies such as the World Bank and Asian Development
Bank (ADB) have stayed away from ®nancing the project, mostly for fear
of criticism from NGOs (Magagnini 1992).

By contrast, the Xiaolangdi Dam on the Yellow River, China's second
largest dam project, is well under construction. When completed in four
years' time, the US$4 billion dam is expected to contain the type of
``catastrophic'' ¯oods that have killed hundreds of thousands of locals
over the past 2,500 years. The Xiaolangdi Dam project has ``proceeded
without [ . . . ] controversies'' (Greenwire 1996). Many NGOs were preoc-
cupied by the Three Gorges Dam and paid inadequate attention to the
Xiaolangdi Dam project. The World Bank has offered a loan of US$430
million to the project, which is by far the largest loan ever provided to the
Chinese government (People's Daily 1997).

Mediating NGOs

Mediating NGOs are those providing network services. They are usually
competent in establishing networks of contacts, domestically and inter-
nationally. Their main interest lies in making connections and providing
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information on important issues to concerned interest groups and indi-
viduals. Networks play a critical role in facilitating communication and
cooperation between organizations.

In the 1990s, it has become evident that the emerging information
society provides opportunities to empower people at different levels of
society (Baxter and Lisburn 1994; Willcocks and Currie 1998). The
increasing accessibility of information through Internet services has pro-
vided a powerful means of communication for common people and social
groups. This technological development has broken down the informa-
tion monopoly traditionally maintained by governmental institutions. It
also enables more widespread popular access to, and transfer of, infor-
mation across national boundaries. The use of electronic mail has facili-
tated more networking and collaborating activities. As a result, many
NGOs increasingly operate on a global scale rather than being restricted
to a regional and local presence.

One example is the operation of the Professional Association for
China's Environment (PACE), which was established in 1996. PACE has
expanded rapidly since 1997, and it has now more than 300 members
worldwide. Its operation consists of e-mail communications for sharing
information and networking activities. PACE's work has, to some extent,
facilitated contacts between the US and Chinese governments on issues
related to energy and the environment.

The limitations of NGOs

There is an overlapping relationship among these three types of NGOs.
Although TERI is basically a research NGO, it is also involved in net-
working activities. It acts as the secretariat for the Asian Energy Institute
(AEI), a network organization with 13 member institutes across Asia.
The AEI's work involves sustainable development and the use of energy
resources. Its objectives are to promote information exchange, facilitate
sharing and dissemination of knowledge, undertake research and training
activities that are of common interest to its members, and analyse global
energy developments and their implications.

Governments are often criticized for their lack of accountability in
dealing with programmes for local energy development that sometimes
bene®t the rich instead of the poor.11 Their means of governance are
questioned by most NGOs as having a top-down approach with inade-
quate consultation with the local people concerned. Meanwhile, the
strategy of NGOs offers an alternative approach with a bottom-up orien-
tation. They provide services to local communities with ¯exible organi-
zational structures and more democratic processes. Their objectives are
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to oppose dominant players and institutions with the intention of
empowering the poor (Civil Society 1997).

NGOs have also limitations. Many Asian NGOs are small in both size
and scope of operation. As most of them are rooted in local activities,
lack of access to resources and information is common. NGOs can suffer
from ®nancial and technical constraints. Some of them depend on foreign
donations and lack long-term ®nancial security. Attracting funding is one
reason for engaging in international activities.

Accountability and performance are interrelated issues. Many smaller
NGOs are loosely structured and have limited accountability. Manage-
ment and planning in these NGOs may be weak, or too ¯exible (Edwards
and Hulme 1995). Many aid agencies are sceptical of the accountability of
local NGOs because of the problem of measuring their performance. It
has been increasingly realized that lobbying is not enough to generate
proactive action for sustainable development. Therefore, more coopera-
tion in project activities is needed at the local level.

Relationship between Asian NGOs and international NGOs

Asian NGOs are rapidly expanding their areas of activities across national
boundaries and responding to issues with international orientations. They
present themselves at international gatherings and conferences (Princen
and Finger 1994, 4±5). They often act as advocates of international pro-
test against dominant institutions. In this process, key persons play a
central role and have gained international reputation. For example, the
prominent environmental activist Vandana Shiva from India is recog-
nized internationally as a leading spokesperson for Asian environmental
NGOs. Her arguments often attack the policies of dominant international
institutions, such as the IMF and the World Bank (Shiva 1991, 58±60).
Khor Kok Peng from Malaysia, who also acts as an advocate for third
world countries opposing unsustainable aid activities and policies, is an-
other example.

NGOs in Asia are making their way into arenas traditionally occupied
by NGOs from industrialized countries. Protest against international aid
agencies is one area that attracts a lot of attention. There are differences
in performance among Asian NGOs from industrialized countries, par-
ticularly Japan, and those from developing countries. Many South-East
Asian NGOs are more actively involved in international environmental
disputes than those from Japan. For example, many local residents in
Japan have viewed global climate change as a relatively remote issue

118 GAN



compared to others that immediately affect their health and livelihood,
such as air and water pollution.

In the last few years, many NGOs in Asia have become involved in one
way or another in climate-change-related activities. Interactions on global
climate change have helped to improve the relationship between NGOs
from different backgrounds and with different motivations. This has
become a common phenomenon in transnational relations.

International NGOs have become more involved in Asia than ever
before. This is mostly because of Asia's growing importance in the world
economy, politics, and the environment. Many NGOs in the North are
seeking partners from the South for collaborative activities, such as re-
search, campaigning, and networking. This trend can be understood as an
interdependent relationship, driven by demand for closer collaboration to
link the local with the global, and vice versa. Large international NGOs,
such as the WWF, Nature Conservancy, and Greenpeace International,
have all established close contacts and collaborating relationships with
local NGOs in Asia.

Since the early 1990s, a broadening and intensi®cation of relationships
between Asian NGOs and those from industrialized countries has been
seen. In 1991, about 50 NGOs from Asia, North America, and Europe
worked together in a campaign to protest against the establishment of the
Global Environment Facility (GEF) and the operation of the multilateral
aid agencies in their environmentally destructive activities in developing
countries. In many respects, the operation of the GEF has provided an
opportunity for many NGOs, including Asian NGOs, to be involved in
activities that shape the global environmental agenda. This is evident
from the NGO consultation meetings prior to the GEF meetings. These
consultations have affected the formulation of GEF policy and strategies
(Gan 1993a, 208).

One could argue that there is bound to be diminishing support from
Northern NGOs for governments in developing countries. The main
cause of this shift may be attributed to closer contacts between Southern
and Northern NGOs. Although the WWF is committed to working with
governments for its country programmes, increasing emphasis is being
put on support for non-governmental conservation institutions. WWF
Nepal assists a number of agencies in a variety of ways. Support includes
funding staff training, purchasing ®eld equipment, upgrading of®ce facili-
ties, and participating in national and international seminars and events.
Following the democracy movement in 1990, hundreds of local NGOs are
now registered in Nepal. Many of them function as pressure groups, cat-
alysts, and educational forums, while others implement conservation and
development projects. Many of these NGOs are committed to environ-
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mental conservation. The WWF is helping through its project ``Support
for Local NGOs.'' Supporting grassroots NGOs with practical and origi-
nal ideas promotes conservation as part of the daily lives and actions of
Nepal's people.

There is also increasing cooperation among NGOs across Asian coun-
tries. NGOs see the advantage of building up coalitions to strengthen
their positions in international environmental movements. This is partic-
ularly seen in South-East Asia where networks of NGOs are blooming.
NGOs come to de®ne common interest areas for collective action. They
have built up their collective alliance by holding large regional meetings
and conferences.12

Interrelationships between NGOs and other social actors

In the following section, the interrelationships between NGOs and other
societal institutions, such as governments, the private sector, the scienti®c
community, and international development assistance agencies, will be
reviewed. The purpose is to point to the interdependent relationships
among these actors.

Governments

In the analysis of external forces that are shaping the environmental dis-
course, three social institutions have been distinguished: NGOs, govern-
ments, and the private sector. Table 7.1 shows the main characteristics of
these three institutions interacting in energy production or use and envi-
ronmental protection.

The relationship between governments and NGOs has gone through
major changes in recent years. Concerns about sustainable development
have brought governments and NGOs closer together than before as gov-
ernments increasingly depend on NGOs for local consultation and pro-
fessional assistance. Governments increasingly see NGOs' connections
with local communities as an important factor for ensuring cost-effective
implementation of projects.

On the other hand, NGOs realize the need to collaborate with gov-
ernments for gaining ®nancial support and legitimacy. The latter is im-
portant in countries with authoritarian regimes. Through establishing
closer ties with the government, NGOs can minimize the risks that may
arise from political uncertainties. NGOs' attitudes toward governments
differ from country to country. In some countries in Asia, NGOs have
been dependent on government subsidies for their activities. For exam-
ple, NGOs in Viet Nam and China are usually semi-public in order to
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Table 7.1 Characteristics of social institutions

Environmental NGOs Governments Private sector

Characteristics Social critique Bureaucracy Commercialization

Main interests Defend local interests
Ideology/user interests
Engage in politics

Control of resources
Retention of power

Pro®t maximization
Market expansion

Priorities Poverty reduction
Natural resource conservation
Environmental protection

National economic development
National security

Market share
Risk minimization

Instruments Monitoring
Lobbying
Public debate
Media reporting
Environmental impact assessment

Negotiation
Financial control
Political pressure
Expropriation
Regulation
Incentives

Bidding
Accounting
Cost-bene®t analysis



assure their legitimate rights and access to moral and ®nancial support.
The Chinese NGOs that attended UNCED were selected and sent by the
government as part of the of®cial delegation. This relationship is cur-
rently changing due to economic liberalization and decentralization of the
political system and diminishing government support. New types of NGOs
tend to distance themselves from government control and try to work on
less sensitive issues, avoiding any challenge to governmental legitimacy.

Private sector

The private sector's relationship with NGOs has been little studied thus
far. This is a complicated issue because it deals with diverse sectoral
interests and, sometimes, con¯icting organizational objectives. Many in-
dustrial enterprises ®nd it dif®cult to agree with NGOs, especially on en-
vironmental aspects of development projects. The private sector has been
criticized by NGOs for being responsible for severe environmental dam-
age in development projects. Compared with international aid agencies,
the industrial sector has made limited efforts to improve its relationship
with NGOs.

Because of rapid industrialization in Asia, many NGOs have found it
dif®cult to campaign effectively against major development projects
funded by large international corporations which are perceived as having
caused environmental damage. The ineffectiveness of NGOs in dealing
with the private sector re¯ects the issue of legitimacy. NGOs feel inca-
pable of pushing the business community toward responding to environ-
mental externalities in their operations. However, there are cases of in-
dustrial pollution control, such as the Prokasih programme in Indonesia,
which have proved successful, and at low cost. This programme for pol-
lution control evaluation and rating identi®es the level of industries'
compliance with regulations on environmental management; improves
environmental impact control efforts through active participation of the
business community; motivates business operators to apply and imple-
ment cleaner technology; and creates self-con®dence in the development
of business through the presentation of awards to participating industries
on their accomplishments.13 It is claimed that part of the success in Pro-
kasih is due to community participation as a watchdog of pollution con-
trol (Brandon and Ramankutty 1993, 80).

Scienti®c community

In many cases in Asia, NGOs and the scienti®c community are interre-
lated. Many scienti®c institutions regard themselves as NGOs, since they
do not receive regular ®nancial support from government and feel au-
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tonomous in their operations. Scientists play a critical role in fostering
changes through their interactions with NGOs. In some cases, in Asia and
elsewhere in the world, academics act as both scientists and environmen-
tal activists.14

Professionalization and specialization are two aspects in NGO devel-
opment. NGOs become increasingly professionalized due to the increas-
ing complexity of their objectives and the need for better scienti®c un-
derstanding of the issues. Consequently, this requires staff members with
advanced educational backgrounds and professional training and experi-
ence. It can be argued that NGO staff members have become more spe-
cialized than ever before because of the demand for both disciplinary
specialization and interdisciplinary collaboration in their work. NGOs
have to deal with cross-sectoral issues, which requires interdisciplinary
knowledge and training across traditional disciplinary boundaries. Com-
pared to the relationship with other social institutions, the scienti®c
community usually keeps relatively good relations with NGOs, since they
have little con¯ict in their objectives.

International development assistance agencies

The relationship between NGOs and the international aid community has
undergone drastic changes in recent years. Most aid agencies, such as the
World Bank, have set policy guidelines with a view to providing NGOs
with better access to information, consultation, and participation in proj-
ect design and operation (Malena 1995).

Mostly because of the increasing pressure and criticism of NGOs with
regard to aid policy and practice, improving relationships with NGOs has
become a priority of aid agencies. NGOs have also realized the need to
cooperate more with international aid agencies and the advantages
resulting for them from such cooperation. The Small Grants Programme
under the Global Environment Facility is an example. Many NGOs have
found it useful to be involved in this framework of action, although grants
for each project are rather limited (Gan 1993b).

Beginning in 1987, providing assistance to NGOs has become a policy
priority in the ADB. This represents a marked departure, although still
small, from its previous policies that put heavy emphasis on governments.
Areas of cooperation include information-sharing, practical assistance in
developing and implementing programmes and projects, and, where pos-
sible, co-®nancing projects with national governments (Kappagoda 1995,
159). The ADB asserts that participation in ADB activities helps NGOs
expand their operations in areas such as project preparation and imple-
mentation, community organization, and social mobilization. Some spe-
ci®c advantages of working with NGOs are that NGOs, with direct
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knowledge of local communities, can share expertise with the ADB and
governments in identifying, preparing, monitoring, and evaluating devel-
opment policies, programmes, and projects; and that NGOs help the
ADB and governments prepare and implement speci®c programmes and
projects. For the ADB, NGO input is important for addressing speci®c
concerns such as involuntary resettlement, protection of indigenous peo-
ple, participation in development planning by bene®ciaries and affected
persons, and bene®t monitoring and evaluation. Another advantage is
that NGOs can provide co-®nancing in the ADB's loan and technical as-
sistance activities, either by ®nancing selected activities or by providing
resources, such as consulting services, staff assistance, or facilities and
equipment (ADB 1998).

Because of the social protest from NGOs, the ADB admitted that it has
given little attention to alternative energy development, such as end-use
energy conservation and ef®ciency improvement. The Meralco Distribu-
tion Project, approved in 1992, thus presents a major new development
in the ADB's energy loans to the Philippines as it seeks to address elec-
tricity shortages in the country by looking at ef®ciency improvements,
conservation measures, and demand-side management. The project was
carried out between 1993 and 1996 with a US$230 million loan from
the ADB. The remaining cost of US$92 million was met through a co-
®nancing arrangement with local resources. With the Meralco Distribu-
tion Project as a major initiative, the ADB has begun to implement a
comprehensive energy-lending strategy for the Philippines, with capital
investments by both private and government agencies that focus on en-
ergy ef®ciency improvement and the development of renewable energy
systems.

Conclusions

In summary, Asian NGOs play an important role in international and
national energy and environmental activities. Their increasing presence
in the world political arena has contributed to reshaping agendas of gov-
ernments and international aid agencies. Their operations also affect their
relationships with, and the behaviour of, the scienti®c community and the
private sector. NGOs have facilitated the establishment of critical links
between local communities on the one hand, and governments and in-
ternational aid agencies on the other. Governments and aid agencies
have bene®ted from interactions with the NGO community, but have also
been puzzled about how to deal with them in proper and cost-effective
ways.

NGOs' involvement in energy and environment issues cannot be con-
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sidered in isolation. They constantly change their modes of involvement
and participation, according to local and international circumstances.
One example is their interest in global climate change debates and
actions. Many have changed from sceptical to proactive attitudes. Their
engagement in sustainable energy and environment activities has helped
establish new and critical links among societal institutions. They base
their strategy for survival on linking local with global perspectives.

NGOs' presence as a particular social phenomenon can be charac-
terized as having been developed from below. NGOs have developed a
public space that is not, and cannot be, ®lled by other societal institutions,
such as governments, international aid agencies, the scienti®c community,
and the private sector. In contrast to many institutions generated by
governments from above, NGOs are deeply rooted in societal contexts.
The development of NGOs as a social entity is crucial to the well-being of
nation-states and international communities. The in¯uence of NGOs
across national boundaries can be seen as part of the globalization pro-
cess and it will have far-reaching effects on public policy. Their in¯uence
on sustainable energy development in Asia is not unique; similar devel-
opments can also be seen in other regions of the world.

It is argued that this phenomenon of people's involvement is driven,
on the one hand, by the growing democratization of the political sys-
tems in the region. More freedom of political choice because of relaxa-
tion of regulations has empowered NGOs to function as a source of
social critique against dominant societal actors. On the other hand,
increasing economic integration and liberalization between countries and
within the region has provided incentives for the development of the
NGO sector, with diversi®ed sources of funding and opportunities for
social intervention.

Several characteristics can be generalized from the involvement of
Asian NGOs. First, NGOs will continue to create new social linkages, or
webs of contacts. They will help establish and improve relationships be-
tween the general public and other social institutions: governments, in-
ternational agencies, the private sector, and the scienti®c communities.
Second, the diversi®cation of NGOs will continue to increase in both
scope and speed. Their in¯uence will reach far more people in society,
and their power will be further strengthened by wider participation of the
general public. This will be seen especially in the ®elds of energy and the
environment. One important question that needs further analysis is how
to improve the accountability of NGOs with regard to their performance
in projects. Workable methodologies and criteria for evaluating NGO
performance need to be developed.

The increasing involvement of NGOs in environmental activities pro-
vides good opportunities for the United Nations and the international
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development assistance community. Through increasing participation of
NGOs in the design, consultation, operation, and evaluation of projects,
these institutions will be able to act as agents to empower people at the
lower levels of society. With more incentives to support the NGO sector,
greater social equilibrium could be achieved. It can be expected that
NGOs will assume many of the conventional mandates that are usually
undertaken by governments and specialized UN agencies. What repre-
sents the so-called global civil society is the inclusion of people's voices
and needs.

Notes

1. The author is grateful to Professor Volker Rittberger and Dr Helmut Breitmeier at the
University of Tuebingen, Dr Deborah Cornland at the Stockholm Environment Insti-
tute, and Dr Lasse Ringius and Dr Karen O'Brien at CICERO for their useful com-
ments and editorial assistance.

2. In China, for instance, scientists have been instrumental in establishing policy priorities
for the development of new and renewable energy technologies, and they were also
important actors in emphasizing the need for energy conservation in the early 1980s and
beyond (Gan 1998a).

3. Institutions are sets of rules or codes of conduct that serve to de®ne social practices,
assign roles to the participants in these practices, and guide the interactions among oc-
cupants of these roles. In this chapter, institutions refer to both international and do-
mestic institutions. For further de®nition and description of institutional roles in inter-
national environmental politics, see Hasenclever, Mayer, and Rittberger (1997), Young
(1994, 1±8; 1996), Haas, Keohane, and Levy (1993), and Keohane and Levy (1996).

4. One example is China's energy sector development, which has shown continuous growth
in energy supply through the construction of large coal-burning power plants and hy-
droelectric power stations, despite progress in energy conservation. See Gan (1998b).

5. By 2025, the ADB estimates that Asia's urban population will more than double from
1.1 billion to 2.5 billion, as a result of population increase and rural migration, and will
make up half the world's urban population. There will be some 20 megacities, each with
more than 10 million inhabitants, and 10 of these will have populations of more than 20
million (Syman 1997).

6. In South Asia, for example, the Bangladesh Rural Advancement Committee (BRAC)
has more than 17,000 full-time staff, and works with over 3 million people in rural com-
munities. It reaches nearly 60 per cent of the country's 86,000 villages. India has more
than 12,000 development NGOs. In Sri Lanka, the NGO Sarvodaya works in 7,000 vil-
lages. The Muslim Youth Movement of Malaysia (ABIM) has more than 50,000 mem-
bers (Edwards and Hulme 1995, 3). The total number of NGOs in Indonesia has
reached more than 10,000 (Financial Times 1997a). The Philippines has some 18,000
NGOs (Princen and Finger 1994, 2). In China, NGOs have mushroomed over the past
15 years, although environmental NGOs are small in proportion to the rest (Wang, Zhe,
and Sun 1993).

7. Air pollution in Indian cities has reached a critical level, caused by increasing numbers
of motor vehicles. It has contributed to severe human health problems (Jordan 1997).
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8. One example is the citizens' campaign against the construction of the Naerinchon Dam
project in South Korea, which has been supported by the government. This campaign is
led by the Citizen's Coalition for Economic Justice. Local residents have shaved their
heads as a means of public protest (Han 1997, 19±21).

9. According to a news release from the Environmental Defense Fund entitled ``World
Bank to Cancel Loan to Narmada Dam in India,'' 30 March 1993.

10. For a critic review of the Three Gorges Dam project, see Dai (1997).
11. For instance, demand for electricity in developing countries is doubling every eight

years. So far, the majority of energy development programmes, supported by govern-
ments, private investors, and international aid agencies, have focused on large-scale
coal, oil, and hydroelectric power. Meanwhile, more than 1.5 billion rural poor world-
wide, who have no access to national and regional grids, have hardly bene®ted from
such development (Financial Times 1997b).

12. Examples include the ``Southeast Asia Regional Consultation on a People's Agenda for
Environmentally Sustainable Development: Toward UNCED and Beyond,'' held in Los
Banos, Laguna, the Philippines, in December 1991, and the ``People's Participation in
Environmentally Sustainable Development,'' held in Puncak Pass, Indonesia, in March
1990 (WWF International 1993, 49).

13. For further information, see: hhttp://www.bapedal.go.id/pro®le/programs/proper.htmli.
14. For example, Professor Madhav Gadgil, Indian Institute of Science, is a leading scientist,

but also an environmentalist. See Gadgil 1997.
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8

Environmental NGOs in an
emerging global civil society

Helmut Breitmeier and Volker Rittberger

Environmental issues are among the most prominent when dealing with
transnational non-governmental organizations. More than 1,400 environ-
mental NGOs were of®cially accredited with the United Nations Confer-
ence on Environment and Development (UNCED) in Rio de Janeiro in
1992, and a total of about 7,000 NGOs took part, in one way or another,
in the Global Forum organized as a special event for NGOs apart from
the UN conference itself (Haas, Levy, and Parson 1995, 160; Jasanoff
1997, 579). The most signi®cant development during the last two decades
has been the dramatic increase of NGO activities outside formal interna-
tional political processes. Outside international negotiations or the work
of international organizations, NGOs operate as voices and agents of civil
society vis-aÁ-vis governments, state bureaucracies, and transnational cor-
porations as they seek to come to grips with the threats to the human
environment at the local, national, and global levels. For example, NGOs
launched international campaigns against the degradation of environ-
mental goods caused by practices like whale hunting, nuclear testing, or
the clearing of tropical timber, and criticized states for their ineffective
policies or transnational corporations for environmentally damaging
production. It is the notion of environmental NGOs as a societal response
to the erosion of democratic participation and accountability in inter-
nationalizing political processes that has prompted research to refocus
attention on the transnational politics which had been an important but
short-lived research topic in the 1970s.1
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In addition to the participatory revolution brought about by NGOs
outside formal political processes, international politics are also witness-
ing a change of roles that environmental NGOs play within formal inter-
national political processes. The post-Rio period has seen a continuous
participation of NGOs within the political processes of the UN system,
such as the work of the Commission on Sustainable Development (CSD)
and other international organizations including notably the World Bank;
and within Conferences of the Parties of a large number of international
conventions for the protection of environmental goods. These interna-
tional conventions increasingly provide for the participation of NGOs in
treaty-based decision-making processes (Raustiala 1997, 723).

However, there are still complaints about NGOs' limited access to in-
ternational bodies. One analyst has recently remarked on NGOs' access
to UN bodies dealing with human rights issues that ``even with respect
to UN structures ± that is, meetings with state representatives, of®cials
or experts ± which are open to NGOs, doors are never opened wide''
(DuneÂ r 1997, 308). Although such observations may also apply to many
political processes in the ®eld of the environment, one should note that
access to, and participation in, such political processes differ widely.
UNCED has certainly been one of the key events fostering participation
of NGOs within the UN system, and especially the CSD has been praised
for its ``relative openness'' towards NGOs (Conca 1996, 115).2

Current research on environmental NGOs focuses primarily on identi-
fying the conditions for the growth of NGOs in the ®eld of environmental
politics, NGOs' behaviour vis-aÁ-vis states and IGOs, and their role in in-
ternational environmental negotiations.3 This research seeks to answer
the question of how and why NGOs have become seemingly successful
players in environmental policy-making. However, it is still an open
question how the research on NGOs can be linked with the broader the-
oretical debate in the discipline of international relations. Both realism
and institutionalism analyse international politics only at the systemic
level. Both theories consider states as the main actors in an anarchical
international system.4 Realists describe international politics as a model
of billiard balls in which states are the only important actors (Waltz
1979). Therefore, the analysis of NGOs in international politics is irrele-
vant to realism. Institutionalism also rests on a state-centred analysis of
international politics (Keohane 1989). The broadening of the system-
level analysis of institutionalism by two-level games remained a metaphor
and was not fully implemented by the institutionalist research commu-
nity.5 In contrast with realism and institutionalism, liberal theory deals
with the impact of state-society relations in international politics. Al-
though it is mainly a unit-level theory de®ned by the centrality ``of indi-
vidual rights, private property, and representative government'' (Doyle
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1997, 208), liberal theory transcends the analysis of the domestic level by
incorporating transnational civil society.

Moravcsik (1997, 516±521) argues that a liberal theory of international
politics comprises three core assumptions. First, individuals and private
actors are the fundamental actors in international politics. Liberal theory
analyses the political process with a bottom-up approach. The self-
interested domestic and transnational actors are assumed to act as rational
maximizers of material and immaterial welfare. Second, liberal theory
conceives the state as a representative institution in¯uenced by the
activities of domestic actors rather than as an independent actor. These
representative institutions act as transmission belts ``by which the prefer-
ences and social power of individuals and groups are translated into state
policy'' (Moravcsik 1997, 518). Third, liberal theory presumes that state
preferences determine state behaviour at the international level. States
act as utility-maximizers since they seek to preserve the present welfare
of their societies or try to enhance it in the future. Convergent state
preferences will lead to coordination or even collaboration between
states. By contrast, strong inter-state tension or even coercive interaction
will be likely when the preferences of different states diverge or are to-
tally incompatible. The (neo)liberal analysis focuses on mixed-motive
situations with weak concerns about relative gains. In these mixed-motive
situations states face a strong incentive for policy coordination, improving
the welfare of every participating state as compared to unilateral policy
adjustment. Realists concentrate on analysing mixed-motive situations
with strong concerns about relative gains in which states face a weak
incentive for policy coordination (Hasenclever, Mayer, and Rittberger
1997, 215).

Liberalism considers the interactions of actors at the unit and systemic
levels. Compared with realism and institutionalism, it provides a theoret-
ical framework for analysing the roles of NGOs in both domestic and in-
ternational politics. This chapter will address questions about environ-
mental NGOs and their roles in the evolving global civil society. When
dealing with these research topics the chapter will also explore how the
explanations offered by the current research on NGOs can be linked to
liberal theory.. Has growing self-organization of civil society changed the relationship

between state and civil society or will it contribute to changing it in the
future? Is the emergence of global civil society only (or also) a re-
sponse of national civil societies to national governments' practices of
shifting formerly domestic political decisions to the international level
and thereby reducing the opportunities for political participation of
their national civil societies (Scharpf 1991; ZuÈ rn 1996)?
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. Can different types of NGOs be distinguished? Which of these different
types of NGOs is most important for, or successful in, the ®eld of en-
vironmental policy-making? What kinds of activities do they pursue in
order to put pressure on states and international organizations to pro-
tect the environment?. How competent are NGOs, and what kind of expertise can they con-
tribute to international environmental policy-making? How does their
dependency on funds from members and private and public (govern-
mental and intergovernmental) donors in¯uence their work?. To what extent do environmental NGOs and economic interest groups
in¯uence each other? Are the relationships between both of them only
competitive, or can they also cooperate?
This chapter will ®rst discuss the relationship between state and civil

society in international environmental politics. It will then distinguish dif-
ferent types of environmental NGOs and describe their activities that have
an impact on environmental policy-making. Third, the chapter will ad-
dress the competence of environmental NGOs and their dependency on
®nancial resources. After having dealt with the relationship between en-
vironmental NGOs and economic actors, the analysis will be summarized.

Civil society and states in international environmental
politics

Related to the worldwide salience of environmental problems, the emer-
gence of a global civil society is a consequence of two different develop-
ments. First, the salience of environmental problems gives rise to societal
actors demanding international collective management of these problems
by national governments. Growing ecological interdependencies in the
``global village'' set the stage for international cooperation for the pres-
ervation of the environment, but does not make it certain. Certainly,
collective action among states is often the only way to avoid the ``tragedy
of the commons'' (Hardin 1968), or individual as well as collective sub-
optimal outcomes in a mixed-motive situation, but the incentives of free-
riding should not be underestimated (Olson 1965).6 For example, the
riparian states of a regional sea can only protect the marine environment
if they all agree to limiting the emission of pollutants into the regional sea.
If one important riparian state refuses to go along with the limitation of
marine pollution, other states will not tolerate being taken advantage of
by a free-rider. In this case, states will hardly arrive at environmentally
bene®cial collective action. States will only succeed with environmental
regime-building in the issue area if they can change the behaviour of a
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free-rider by offering positive, or threatening negative, incentives, such as
®nancial and technical assistance, or political and economic sanctions.
Civil society can support the activities of those states interested in estab-
lishing an environmental regime. Transnational environmental NGOs can
collaborate with domestic environmental NGOs of the free-riding state
and put the government under pressure to agree to the effective collec-
tive management of an international environmental problem.

Second, the growing need to establish international policy-making
systems for the environment confronts national societies with the pros-
pect of losing control over political processes, and of being deprived
of governmental authorities which they can hold accountable for their
(in)actions. Due to the transnational, or even global, character of many
environmental problems, states deal with them more and more interna-
tionally rather than domestically. The last three decades have thus seen a
signi®cant increase of international conventions for environmental pro-
tection (UNEP 1993). Most of these multilateral treaties resulted from
negotiations initiated by UN organizations, notably UNEP. Rati®cation
of such international environmental treaties requires that states imple-
ment internationally agreed-upon policies and change administrative
practices at the domestic level (Victor, Raustiala, and Skolnikoff 1998).

For example, legislation within the European Union dealing with issues
such as exhaust fumes from automobiles or harmful substances in food
has signi®cantly increased, and the EU member states had to pass na-
tional legislation or take other steps to comply with EU law; moreover,
this law-making has extended to other environmental issues for which the
European Union had assumed the obligation to implement multilateral
treaties, such as the Montreal Protocol on Substances that Deplete the
Ozone Layer and its subsequent adjustments and amendments.

The outcomes of international environmental negotiations, or of pro-
grammes established by international organizations such as UNEP, affect
domestic policies and constrain a national civil society's ability to in¯u-
ence the political process. Within multilevel negotiation systems govern-
ments retain the main authority for environmental foreign policies,
whereas participation in, or control of, these political processes by soci-
etal actors, national parliaments, domestic courts, or subnational insti-
tutions runs the risk of being undermined. The practice of multilevel
environmental negotiations can open up a democracy gap as national
governments bring pressure to bear on national parliaments and courts to
accede to, or to abide by, intergovernmental accords by pointing out that
rejection could lead to both the failure of international collective action
and a loss of international reputation, making it more dif®cult for the
government to be accepted as an effective diplomatic player in the future.

Democracy consists of the possibility for democratic participation of
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the individual, and of the equality of these individuals guaranteed in
constitutional law. Democracy can be de®ned as ``the rule of the many
according to the law'' (Bienen, Rittberger, and Wagner 1998, 292).
Within the nation-state the electorate of a democratic political system
gives those parties a mandate for collective decision-making which are
considered to represent the interests and values of the people. Although
NGOs claim to represent national societies in international negotiations,
they lack the legitimacy that domestic parties get from periodic general
elections. NGOs can also pursue particular interests of their organi-
zations or constituencies that may not always be identical with the public
interest, nor do NGOs always provide procedures for democratic partici-
pation within their organizations (Schmidt and Take 1997, 18; Beisheim
1997, 23).

The internationalization of formerly domestic political processes
undermines civil society's possibility of political participation. Although
NGOs can contribute to bridging the democracy gap which derives from
the shifting of political decisions from the national to the international
level, they are not representatives of the ``general will'' of civil society.
Therefore, the demand of civil society for political participation in global
environmental governance can only be ful®lled if democracy at the global
level will not only be open for participation of states and NGOs' dele-
gates but also for citizens' elected representatives.

McGrew (1997, 241±254) distinguishes three different models of global
democracy. First, the ``liberal-democratic internationalist'' model takes
the report of the Commission on Global Governance (1995) as a starting
point for proposals on the democratization of international politics. The
Commission suggests a reform of existing institutions of international
governance at the global and regional levels. It seeks to democratize
the UN system and enhance the participation of civil society in the UN
General Assembly by creating a People's Assembly and a Forum of Civil
Society. The members of the proposed People's Assembly consist of del-
egates from national parliaments but not of representatives directly
elected by the citizens of member states. While the measures suggested
by the liberal-democratic internationalist model can contribute to bridg-
ing the gap between national parliaments, NGOs, and the United Na-
tions, these measures fail to enhance the participation of the citizens of
member states in global politics.

Second, the model of ``cosmopolitan democracy'' proposes a recon-
struction of existing forms of global governance rather than only reform-
ing them. It involves the demand of the liberal-democratic internation-
alist model for the democratization of international organizations, in
which national civil societies have had at best a marginal in¯uence so far
(Held 1995, 111). The model of cosmopolitan democracy is consistent
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with the liberal-democratic internationalist model in so far as it suggests
the creation of a second chamber of the UN General Assembly in the
short term and the expansion of regional institutions of governance.7
However, the measures suggested by the model of cosmopolitan democ-
racy reach beyond those of the liberal-democratic internationalist model.
Cosmopolitan democracy demands the creation of a true global parlia-
ment in the long term, of global referenda, and the incorporation of cos-
mopolitan democratic law into frameworks of governance at all levels.
The nation-state will not be abolished by cosmopolitan democracy, but it
will no longer operate as the only agency able to guarantee basic human
and political rights and to allocate political values within its own borders.
In contrast with the liberal-democratic internationalist model, the model
of cosmopolitan democracy intends to facilitate the participation of the
individual citizen in global politics. However, there is a danger that cos-
mopolitan democracy will lead to a devaluation of national parliaments,
and will increase the geographical distance between the elected repre-
sentatives and the electorate.

Third, the model of ``radical communitarianism'' denies the possibility
of reforming existing institutions of global governance. The model posits
that democracy cannot be achieved on a territorially delimited basis
such as the nation-state, but on a functional basis. Functional authorities
need to be created at the different local, national, regional, or global
levels for dealing with matters related to a speci®c issue area (such as
trade, environment, or health).8 These functional authorities would be
``directly accountable to the communities and citizens whose interests are
directly affected by their actions'' (McGrew 1997, 246). This model builds
on a mode of politics where political decision-makers are exposed to
strong pressure from the people affected by the decision-making. Scharpf
(1992, 11±13) distinguishes between hierarchic-majoritarian and con-
sensual modes of politics. Democratic legitimacy and the effectiveness of
democratic decision-making can only be achieved in the hierarchic-
majoritarian mode if there is a congruence between the people partic-
ipating in, and affected by, the political decision-making. While the
hierarchic-majoritarian mode of politics implies that the majority can out-
vote the minority, the consensual mode affords the balancing of diverging
interests between the different actors. The functional authorities which
the model of radical communitarianism provides for will prefer the con-
sensual to the hierarchic-majoritarian mode of politics, since the model
posits that the interests of the affected people should be re¯ected in the
activities of these authorities. The model of radical communtarianism
considers citizens' groups as important actors in politicizing social activ-
ities and mobilizing political participation by directly affected commun-
ities and individuals in the decision-making. The strong interaction be-
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tween citizens' groups and the functional authorities can probably lead to
a strengthening of the political participation of civil society. However, it
remains an open question whether the functional authorities can effec-
tively coordinate their activities beyond the realm of single issue areas.
The inclusion of the affected communities in the decision-making can
certainly lead to more democratic legitimacy, but it can also increase the
number of actors in the political process and thus impair the effectiveness
of democratic decision-making.

The emergence of a global civil society and the increasing practice of
governments to deal with environmental problems through multilevel
negotiations and other international institutions pose new critical ques-
tions for democratic theory (Dahl 1989; Sartori 1962) about the demo-
cratic representation of civil society by (environmental) NGOs, or, more
generally, about the need for new mechanisms of political participation of
civil society beyond the level of the nation-state. The three models of
global democracy disagree on the in¯uence conceded to civil society over
the state. More democratic participation of civil society in global politics,
such as environmental policy-making, implies a weakening of state con-
trol over society.

Towards a power shift from state to civil society?

What effects will growing ecological interdependencies and the creation
of international environmental regimes have on global civil society in the
future, especially with regard to its political in¯uence on these processes?
Are the activities of environmental NGOs an expression of a more fun-
damental shift in the relation between state and civil society? Since na-
tional governments are perceived to share power increasingly with busi-
ness groups, international organizations, and even a multitude of citizens'
groups, it has been asserted that the ``steady concentration of power in
the hands of states that began in 1648 with the Peace of Westphalia is
over, at least for a while'' (Matthews 1997, 50).

Although NGOs have been quite successful in challenging states in in-
ternational political processes dealing with environmental issues since the
®rst UN Conference on the Human Environment held in Stockholm in
1972, it is by no means certain that the frequency and strength of NGO
activities have already led to a power shift in favour of civil society any-
where. On the contrary, states began negotiating environmental problems
at the international level long before NGOs articulated their demands.
Apart from the work of experts and technical or scienti®c NGOs which
had been invited early on to take part in information-gathering about,
and technical assessments and monitoring of, environmental hazards,
states were ®rst to seek collective action at the international level, and it
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was not until the mid-1980s that the number of non-governmental par-
ticipants in international political processes increased commensurate with
the frequency of intergovernmental negotiations on environmental issues.
Governments have realized that they often gain from the activities of
environmental NGOs within formal international political processes,
since NGOs can provide information about policy options or reliable as-
sessment of individual states' compliance, inform state delegations during
negotiations about the actions of other delegations, publicize daily
reports of the negotiations, help governments to convince domestic con-
stituencies that they cannot be blamed for an unsatisfactory agreement or
policy gridlock, and facilitate rati®cation of international environmental
agreements (Raustiala 1997).

States can use the internationalization of environmental politics to
preserve or strengthen their autonomy vis-aÁ-vis domestic societies (Wolf
1998). The shifting of environmental policy-making from the domestic
to the international level makes states more autonomous from their
societies, since the negotiations and the process of political value alloca-
tion occur internationally, and domestic actors can in¯uence the decision-
making of governments in international negotiations much less than at
the domestic level. In this respect, international negotiations provide an
opportunity for states to agree on joint environmental policies which
would normally not be accepted by their domestic societies. When
granting NGOs increasing access to, and participation in, international
environmental institutions, states decide on their own whether they want
to reduce their autonomy from national societies, and they can always
control the terms under which NGOs get involved. Governments were
also increasingly aware that they can instrumentalize ``green'' NGOs for
their purposes or form tacit coalitions with them in negotiations, as was
the case of the United States and a number of NGOs like Friends of the
Earth and Greenpeace when both were lobbying for stronger global reg-
ulation of ozone-depleting substances under the Montreal Protocol in the
second half of the 1980s (Parson 1993; Rowlands 1995; Breitmeier 1996).

NGOs acting outside formal international political processes can con-
strain state autonomy. States are less autonomous vis-aÁ-vis their societies
when dealing with issues to which domestic societies assign great impor-
tance; in these instances it will be much easier for NGOs to mobilize so-
cietal support for their demands. Conversely, states have more leeway in
their negotiations when the public pays less attention. A change in the
importance attributed to environmental issues on the political agenda can
also affect the work of NGOs. When issues have lost salience on the
global or domestic political agendas, although states continue to negoti-
ate environmental problems or implement internationally agreed-upon
regulations domestically, NGOs will ®nd it more dif®cult to inform and
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mobilize the public. As the number of international negotiations on en-
vironmental issues has increased, environmental NGOs certainly face
dif®culties in focusing public attention on issues that do not rank highly
on the political agenda.

The technical character of many environmental problems constrains
states' abilities to maintain their autonomy vis-aÁ-vis their societies, be-
cause international management is impossible without the inclusion of
domestic and transnational actors representing civil society. States need
the scienti®c knowledge, technical expertise, the monitoring capacities, or
the policy advice of NGOs for assessing the importance of the problem
and the short- and long-term implications of policies designed for the
preservation of the environment, developing policies for the management
of environmental problems, or monitoring the compliance with inter-
national agreements. Most international research or monitoring pro-
grammes, like UNEP's Global Environment Monitoring System (GEMS)
or the Cooperative Programme for Monitoring and Evaluation of the
Long-range Transmission of Air Pollution in Europe (EMEP), rely on
participation of experts and research institutes that can communicate
their concerns about increasing environmental problems to decision-
makers, to the public, or ``green'' NGOs. The work of assessment panels
like the Intergovernmental Panel on Climate Change (IPCC) and scien-
ti®c experts' contributions to the drafting of various chapters of Agenda
21 show that the growing number of environmental issues regarded as
internationally important also afford participation of such actors within
formal international political processes that can enhance the prospects for
consensual knowledge about the cause-effect relationships in the issue
area and the development of technical solutions (Haas 1992; Lit®n
1994).

The power relationship between state and civil society has not yet un-
dergone signi®cant change. Put differently, the international activities of
environmental NGOs have mainly resulted in preserving the balance of
power between state and civil society rather than in changing this power
relationship fundamentally in the latter's favour. Since NGOs have not
yet weakened the predominance of the state system, the question arises
of whether the assumption that civil society is already taking shape glob-
ally is tenable, indeed.

NGOs and the fragmentation of global civil society

The concept of ``world civic politics'' presumes the existence of a global
society of citizens. It builds on Hegel's notion of a civil society and
implies the existence of a sphere at the global level wherein ``free asso-
ciation takes place between individuals. It is an arena of particular needs,
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private interests, and divisiveness but within which citizens can come
together to realize joint gains'' (Wapner 1996, 5). A de®nition of civil
society emphasizes three relevant aspects (Rittberger, Schrade, and
Schwarzer 1998). First, the aspect of uncoerciveness implies that the so-
cietal sphere is protected from governmental encroachment. Civil society
possesses a degree of autonomy from the state. Second, the de®nition
includes the notion of shared basic values and identity. Common norms
and codes of behaviour are shaping the interaction of the members of
civil society. Third, human association is another aspect of civil society.
The formation of groups and the networking of different groups are im-
portant characteristics of civil society.

Civil society is, of course, not fully independent from the state. It
interacts with the state and is permeated by laws and governmental or
semi-governmental organizations. Global civil society conceived as a set
of actors who are able to act spontaneously and organize themselves
freely without states imposing their wills on them presupposes that the
same states respect fundamental human rights, especially political and
civil rights. For instance, the growth of activities of environmental NGOs
in Asia is not only a consequence of increasing liberalization and world
market integration, which have provided incentives for the development
of the non-governmental sector, but is also driven by growing democra-
tization of political systems in the region (Gan, this volume). Although
democracy has been on the advance in the last decade,9 ``global civil
society'' is still far from denoting a political reality at the end of the
twentieth century. At present, the concept should not blind the analyst
to the large number of constraints that force us to conceive of global civil
society as an at best incomplete or emergent, yet fragmented, society.

States differ with regard to their political systems. A fully developed
global civil society would comprise national civil societies with basic
democratic rights and the ability to act independently from state in¯u-
ence. World civic politics can only be achieved in a world of democracies.
Between 1973 and 1990, the proportion of states in the world with dem-
ocratic political systems has risen from 24.6 to 45.4 per cent (Huntington
1991, 26). Although many former socialist or authoritarian political sys-
tems have made the transition to democracy or are in the process of
making this transition, democracy has not yet become the universally
established practice of exercising public authority. Despite the impressive
wave of democratization during the last three decades, reversions of fully
developed democratic systems toward dictatorship or less developed
forms of democracy cannot be excluded (Schmidt 1995, 185). As long as
democracy cannot be established in many developing or newly indus-
trialized countries, the OECD world remains the centre of global civil
society.
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In the ®eld of the environment, the space of global civil society is cur-
rently ®lled primarily with actors from the societies of the Western liberal
democracies; however, the recent in¯ux of Southern NGOs should not be
discounted. Western environmental NGOs have improved their collabo-
ration on speci®c issues and reached agreement on many programmatic
issues. For example, the climate policies of many industrialized countries
in Europe and North America have been criticized by the Climate Net-
work in Europe and the Climate Action Network in the United States,
both representing a dozen organizations (Subak 1996, 60). Although
Northern and Southern NGOs agree in principle on the preservation of
environmental goods, programmatic consensus is much more dif®cult to
achieve between them. The 1992 United Nations Conference on Envi-
ronment and Development (UNCED) demonstrated that environmental
NGOs do not always agree on the means for environmental protection
(Johnson 1993). Northern and Southern NGOs, for example, had differ-
ent views concerning the policies necessary for the preservation of the
tropical forests. Also, Western environmental NGOs still have to learn
that Southern interests in wildlife protection are different from, and more
pragmatic than, those prevailing in Europe or North America. The 1997
Conference of the Parties to CITES revealed that Southern NGOs, al-
though in favour of measures for the protection of elephants and rhinoc-
eroses, had a preference for protection measures that take into account
the needs of developing countries and the living conditions of their pop-
ulations where, for example, newly increasing herds of elephants have
already led to crop failures and the destruction of farmland.10 Northern
and Southern environmental NGOs also differ over cultural values and
technical capabilities for communication. Since they operate in societies
with different levels of economic development they have different views
about the priority of economic development.

How can we link these ®ndings to liberal theory? Research on envi-
ronmental NGOs analyses, inter alia, how the activities of NGOs shape
the preferences of the state. This corresponds with the liberal conceptu-
alization of the state-society-relationship in which the state is an agency
subject to the pressures of civil society. Liberal theory, however, is not
con®ned to analysing the in¯uence of civil society on the state. Skocpol
(1985) rightly criticized pluralist conceptions of the state, for they limit
their view to the societal input in governmental policy-making. Instead,
Skocpol (1985, 9) conceives states as organizations whose goals ``are not
simply re¯ective of the demands or interests of social groups, classes, or
society.'' States are also to some degree autonomous vis-aÁ-vis their do-
mestic societies. For instance, constitutional law often circumscribes the
extent to which domestic society can control the foreign policy of the
government. If the constitution stipulates that the parliament must ap-
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prove of an international treaty before it can enter into force, govern-
ments will normally inform, and consult with, those parliamentary groups
considered crucial for reaching a majority for rati®cation about the con-
tent of the negotiations at an early phase before the initiation of the
process and during the various stages of negotiation. However, after the
conclusion of international negotiation, parliaments usually cannot de-
mand a reopening of negotiations and must give their assent or risk a
diplomatic crisis. Furthermore, governments look after the interests of
domestic economic actors in international negotiations often long before
these actors realize the importance of the issues which are at stake. Even
more strikingly, the process of European integration which led to the
treaties of Maastricht 1991 and Amsterdam 1997 has revealed that
governments agree on policies although some of them seem to lack the
support of their domestic societies (Wolf 1997). In international environ-
mental negotiations, governments often follow their own goals indepen-
dent of the political pressure of civil society. For example, the British
government prevented the European Community from consenting to an
international protocol on the reduction of CFCs until 1987 because it
gave more weight to the economic interests of the small CFC-producing
industry than to those of environmental groups (Maxwell and Weiner
1993).

Types of NGOs: Advocacy and service organizations

Recent studies of NGOs have focused on identifying different types of
NGOs based on their activities, ranging from making demands on states
to offering their cooperation with them. This emphasis in NGO scholar-
ship is based on the fact that there is still little systematic knowledge
about what actions of which type of NGOs have the greatest impact on
international political processes. The typology of NGOs previously sug-
gested for the ®eld of international peace and security may serve here as
a starting point as well. Although environmental issues differ in many
regards, a typology of NGOs consisting of advocacy organizations, ser-
vice organizations, and transnational criminal organizations (TCOs) can
contribute to making research on NGOs more comparable across a vari-
ety of issue areas (Rittberger, Schrade, and Schwarzer 1998).

Advocacy organizations can be understood as in¯uencing, ®rst of all,
the process of political agenda-setting. NGOs educate the public, mobi-
lize and organize citizens to show their concern about the issue(s) in
question, and create pressure on, and lobby for their goals with, decision-
makers. The main character of service organizations is to provide services
to other organizations or groups and to contribute to implementing public
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policies. Unlike these two types of NGOs, transnational criminal orga-
nizations create and operate within a transnational extra-legal ``gover-
nance'' system. In addition to the enhancement of their interests in
making illicit gains, a further goal of these NGOs consists in protecting
themselves against state prosecution.

The analytic distinction between advocacy and service organizations
loses much of its neatness when it is applied to the empirical world. Ser-
vice organizations can, of course, contribute to placing an environmental
issue on the political agenda; advocacy organizations, on the other hand,
may also provide services to states and international organizations, but
this is rather the exception. What distinguishes one type of NGO from
the other is, therefore, not only the character of their main activities, but
also the extent to which the activities of environmental NGOs tend to
become politicized. NGOs with a strong advocacy orientation tend to
challenge governments and their policies; therefore, they are likely to
generate a more confrontational climate between themselves and states.

It is posited that two types of NGOs seem to be most important in the
issue area of protecting the human environment: advocacy organizations
and service organizations. Nonetheless, transnational criminal organ-
izations cannot be ignored completely, since they are active in black
markets for products whose production or use is strictly regulated or
forbidden by international or national law. Recent cases involve the illicit
trade in ivory from protected elephants or the smuggling of phased-out
chloro¯uorocarbons out of member states of the Montreal Protocol whose
export controls for these substances are weak (Brack 1996; Werksman
1996). The practice of transboundary or transcontinental shipments of
such products provides suf®cient evidence to support the presumption
that only organized groups are able to seize such products, to circumvent
national customs clearance procedures, and to make deals with, and or-
ganize delivery to, buyers. Such organized groups must be distinguished
from private companies which will normally not fall into the category of
transnational criminal actors even when disposing of hazardous wastes
illegally. Compared to the issue area of international security, such trans-
national criminal activities appear to be exceptional cases and to have
a smaller negative impact on environmental protection.

Environmental advocacy organizations

Nearly any activity that can be subsumed under the category of advocacy
may become manifest during the various phases of the policy-making
process. Advocacy is often conceived of as aiming at in¯uencing the pro-
cess of agenda-setting, but it affects other phases of the policy-making
process as well (Cobb and Elder 1972). NGOs seek to in¯uence inter-
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governmental bargaining or to push states toward implementing interna-
tionally agreed-upon rules (Breitmeier et al. 1996a; 1996b). In the ®eld of
environmental policy-making, advocacy-type NGOs provide the public
with information about the state of the environment gleaned from reports
produced by research institutes, international organizations, or state
agencies, thus generally operating as transmission belts for and inter-
preters of scienti®c knowledge. They often use sudden external shocks
like accidents in nuclear power plants (Chernobyl) or chemical ®rms
(Bhopal) as windows of opportunity for communicating their concern to
the public and asking for decisive political action (Gordenker and Weiss
1996, 38±40).

While the activism of environmental NGOs certainly shapes political
agendas, advocacy also aims at changing the ideational context of an is-
sue and enhancing the sensitivity of national societies for a new problem-
solving approach. NGOs are developing policy proposals and scenarios
for long-term action in order to educate the public and decision-makers
about the economic and ®nancial consequences of their policy recom-
mendations. Environmental legislation or negotiations will only gain mo-
mentum if legislators or negotiators and the public can be convinced that
the policies suggested for dealing with the problem are economically and
®nancially feasible. To gain acceptance for their policy recommendations
and change the substance of public debates which, at least initially, are
often dominated by arguments about costs and economic feasibility,
NGOs have to change the ideational context of the issue area. Ideational
and entrepreneurial leadership (Young 1994, 39±42) by NGOs can help
to establish new world views about the value and use of environmental
goods. For instance, the pressure that environmental NGOs have brought
to bear on the World Bank with a view to modifying its lending policy for
development projects in the Brazilian Amazon region which, until the
early 1990s, were contributing to the destruction of tropical ecosystems
has led the World Bank to reconsider its lending criteria and contributed
to fashioning a new perspective on ecologically sustainable development
(Reed 1997, 230±232).11 Environmental NGOs can translate scienti®c
®ndings into political demands and policy proposals, and they can act
more independently and forcefully than international organizations.

Environmental NGOs have not shied away from confronting enter-
prises with demands for ecologically meliorative structural change of in-
dustrial production.12 They can inform the public about environmentally
sound products and encourage consumers to buy these rather than other
products. Such a ``bottom-up'' approach can induce private ®rms to
restructure their production if and when they realize that the markets for
environmentally sound products will grow. In the early 1990s, for in-
stance, Greenpeace made great efforts to persuade consumers to buy
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CFC-free refrigerators manufactured by the East German ®rm Foron
(Der Speigel 1993).13 This campaign prompted other ®rms to change their
line of production to CFC-free refrigerators and cooling systems. In
addition, environmental NGOs can also talk private ®rms of a given
industrial sector into establishing a voluntary code of conduct, making it
easier for them to agree on producing less environmentally damaging
products.14

The international context within which environmental NGOs have
operated has changed signi®cantly during the last decade. Ever since the
release of the Brundtland Commission's report (WCED 1987), interna-
tional environmental policy-making has moved into a higher gear. NGOs,
inter alia, indirectly account for the increase of environmental negotiation
processes and the establishment of new intergovernmental institutions
dealing with environmental problems (such as the Global Environmental
Facility and the Commission on Sustainable Development) as well as for
the heightened salience of environmental policy within the European
Union. At the same time, this changing international context has also
posed a challenge to environmental NGOs, which had to adapt to the
newly institutionalized policy-making processes at the international level;
they had to learn how to educate the public about the new opportunities
for environmental policy-making, and, at least to some extent, they had
to cope with the newly posited link between environment and develop-
ment. After UNCED, NGOs in many industrialized countries faced dif-
®culties in keeping environmental issues on the political agenda due to
economic recession, declining state revenues, and growing unemploy-
ment. Confronted with the rising salience of socio-economic issues, the
prospects for environmental NGOs of keeping issues of environmental
protection on the political agenda depend even more than usual on their
access to the mass media and on external shocks.

Environmental NGOs have been among the ®rst transnational actors
adapting to changes in global telecommunications (Frederick 1993). They
have used new communications media such as the Internet to create in-
formation networks and disseminate reports, press releases, etc. The new
media provided them with opportunities for strengthening their impact
on agenda-setting processes, for early warning on environmental prob-
lems, and for shortening the time span between problem identi®cation and
eliciting a policy response. While spectacular action often predominates
the agenda-setting activities of some environmental NGOs such as
Greenpeace, this kind of action will achieve its purpose only if the NGOs
can persuade the mass media to report blockades of whalers, oil tankers,
or ships loaded with hazardous wastes. Spectacular action of the same
type cannot be repeated too often without losing its newsworthiness.
Therefore, some environmental NGOs feel the pressure of being inno-
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vative in their public relations work in order to win the attention of the
mass media and the loyalty of the public.14 However, not every environ-
mental NGO sees an advantage in spectacular action as a means of
in¯uencing agenda-setting processes, and even Greenpeace makes use of
a wide range of agenda-setting activities, including softer forms of action.
Dissemination of printed materials, issuing special reports, public hear-
ings, and international conferences about an environmental issue are less
spectacular but by no means less important methods of in¯uencing
agenda-setting processes.

Environmental service organizations

In addition to their advocacy role, NGOs have increasingly been reputed
for their services. NGOs provide unpaid services to, or carry out com-
missioned work for, international organizations or national governments.
It has been argued that more and more NGOs are ``combining both
strong market skills and orientation with a clear social commitment''
(Gordenker and Weiss 1997, 444). Although NGOs are non-pro®t
organizations, many of them carry out commissioned work for national
governments, the United Nations, or other international organizations.
International organizations, treaty secretariats, or other bodies estab-
lished by the member states of an international environmental conven-
tion offer opportunities for environmental NGOs to perform manage-
ment and service tasks. Probably the most striking example of how an
environmental NGO can take on responsibility for the administration of
an international legal convention is the 1971 Ramsar Convention on
Wetlands of International Importance Especially as Waterfowl Habitat.
This convention provides for the International Union for the Conserva-
tion of Nature (IUCN) to serve as the treaty secretariat. The convention
speci®es in Article 8 that IUCN ``shall perform the continuing bureau
duties under this Convention.'' International environmental regimes are
not exclusively managed by state bureaucracies and the secretariats of
international organizations; instead, NGOs have increasingly become
involved in regime-related functions of monitoring and veri®cation, tech-
nology transfer, or the enhancement of scienti®c knowledge (Victor et al.
1994, 17). Since the late 1970s, the number of independent and govern-
ment-appointed scientists participating in the International Whaling
Commission has more than doubled (Andresen 1998, 436).

NGOs occasionally perform important services by reassuring treaty
members about compliance with the treaty injunctions irrespective of the
legal status of these services (Breitmeier et al. 1996a, 114). They submit
information directly to treaty bodies when members assess implementa-
tion, or they inform states about cases of non-compliance. They also in-
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form the press and the public about the extent to which the ecological
goals of a treaty have been achieved. Greenpeace often knows more
about the practices of whale-hunting nations than certain member states
of the 1946 International Convention for the Regulation of Whaling
(Andresen 1998, 439±440). In general, NGO monitoring of state behav-
iour in the issue area of environmental protection provides an indispens-
able service to member states of an environmental treaty or regime when
reviewing implementation and assessing compliance.

One of the most drastic changes in the role of environmental NGOs
has occurred as a result of environmental concerns being explicitly taken
into consideration by development aid agencies. Regional development
banks like the ADB, international development aid programmes like the
UNDP, and, in particular, church-based and other private development
aid organizations have begun to assess ex ante the environmental con-
sequences of the projects they fund in developing countries (Gan, this
volume). The strategic intention underlying the concept of sustainable
development takes on a concrete and visible form in the work of such
private aid organizations, which, moreover, cooperate with local, national,
and international environmental NGOs. For instance, the construction of
irrigation systems in arid land zones must always consider that poor soils
need balanced cultivation methods in order to protect them from over-
use. Sustainable use of such irrigation systems ®nanced by international
development agencies or private aid organizations must also rely on ex-
pertise of local residents and of local, national, and international NGOs
which can help to avoid negative environmental impacts in neighbouring
areas produced by these irrigation systems.

Before concluding this section, it is necessary to explore again how
liberal theory can contribute to analysing the roles of environmental ad-
vocacy and service organizations. Liberal theory considers the ideational
context as a crucial factor in¯uencing political processes at both domestic
and international levels. It argues that ideas or moral visions can shape
the preferences of decision-makers (Goldstein and Keohane 1993;
Lumsdaine 1993). The analysis of the activities of advocacy and service
NGOs suggests that both types can contribute to changing the ideational
context. Therefore, research on the in¯uence of ideas in world politics
focuses, inter alia, on the activities of NGOs. Ideas can be de®ned as
beliefs held by individuals (Goldstein and Keohane 1993, 7). Three types
of beliefs can be distinguished. First, world views, such as the world reli-
gions, represent the most fundamental type of beliefs because these views
affect people's identities and evoke deep emotions and loyalties. Envi-
ronmental NGOs contributed to the establishment of a global environ-
mental consciousness which has changed the relationship of people to the
natural environment. Second, principled beliefs (for example, that racial
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discrimination is wrong) consist of normative ideas ``that specify criteria
for distinguishing right from wrong and just from unjust'' (Goldstein and
Keohane 1993, 9). The activities of environmental NGOs aim at estab-
lishing such principled beliefs (for example, that the hunting of elephants,
rhinoceroses, or other endangered animals is wrong). The activities of
Greenpeace created a principled belief that international whaling is
immoral (Andresen 1998, 439). Finally, causal beliefs are beliefs about
cause-effect relationships (for example, that an increasing atmospheric
concentration of CFCs will cause the destruction of the stratospheric
ozone layer with clearly recognizable consequences for the living beings
on our planet). The activities of environmental advocacy and service
organizations can help to generate such beliefs among the public or
decision-makers. They contribute to, or publicize, the reports of inter-
national scienti®c panels assessing these cause-effect relationships. For
example, the leading NGOs in the United States, such as the Natural
Resources Defense Council and the Sierra Club, and other transnational
environmental groups like Friends of the Earth and Greenpeace sup-
ported the hypothesis about the possible negative consequences of CFC
emissions on the stratospheric atmosphere issued by Mario Molina and
Sherwood Rowland (1974). These environmental NGOs publicized the
results of the scienti®c panels established by UNEP and, with strong
support from the scienti®c community, alerted civil society to the cause-
effect relationship between CFCs and the destruction of the stratospheric
ozone layer (Lobos 1987; Benedick 1991). Research on ideational lead-
ership of environmental NGOs will have to consider the interactions of
policy networks, including both transnational and purely domestic NGOs
(Risse-Kappen 1995b, 188). The concept of the epistemic community
(Haas 1989) provides a starting point for the analysis of policy networks
in international environmental politics. For instance, several studies have
shown that epistemic communities in¯uenced the preferences of decision-
makers during international environmental negotiations (Haas 1992).

Competence and levels of participation

One important part of a debate about the future relationship between
civil society and the state is the question of whether NGOs are competent
enough to take over responsibilities from states or international orga-
nizations. The competence of an environmental NGO does not only de-
pend on skilled staff members, but also on the availability of ®nancial
resources. Furthermore, the size of an NGO's budget also determines its
ability to participate at the local, regional, or international levels of en-
vironmental policy-making. The growing mobility of individuals moving
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back and forth between environmental NGOs and international or na-
tional governmental agencies indicates that many NGOs have gained a
professional reputation for their expertise. Their acknowledged compe-
tence rests on their work on one or a few environmental issues and on
meeting the challenge of demonstrating equal or even superior expertise
than their counterparts in private ®rms or national governments (Knappe
1993; Greenpeace 1996). Environmental NGOs have realized that they
will only be taken seriously as participants in policy-making if they can
rely on professional staff input. Such insight has prompted many NGOs to
add academic or other professional experts to their staff. Many activities
subsumed under advocacy or service tasks could not be carried out with-
out scientists, lawyers, or policy experts working as staff members of
NGOs (Reiss 1990).

However, many environmental NGOs also suffer from structural con-
straints inherent in the trend toward policy-making at the international
level which prevent their staff from making the utmost use of their com-
petence. The small and ®nancially weak environmental NGOs feel these
constraints especially when international political processes overburden
their travel budgets and thereby their ability to follow, monitor, and in-
¯uence international negotiations. Although information on many multi-
lateral political processes is now available on the Internet, close mon-
itoring of, or even direct participation in, negotiations contributes to
increasing the expertise of staff members because it offers opportunities
for interaction with government representatives, of®cials of international
organizations, other NGOs, and business groups. There is a clear divide
between the big (and ®nancially resourceful) NGOs like Greenpeace,
Friends of the Earth, the Natural Resources Defense Council, or the
German Bund fuÈ r Umwelt und Naturschutz (BUND), on the one hand,
and the small NGOs that operate with a small staff and a low budget, on
the other. Scarce resources constrain the long-term study of single envi-
ronmental problems, the observation of international policy-making, and
the accumulation of institutional competence and memory. These re-
source constraints account for some of the failures of environmental
NGOs to in¯uence policy-making on less prominent issues, such as
deserti®cation (Corell 1996).

Environmental NGOs which are heavily dependent on fundraising for
®nancing their activities and staff face another severe constraint. Finan-
cial support from individual donors can decrease if they cease to identify
with the NGO's goals. Therefore, these organizations must focus on
issues that at least some segment of civil society regards as urgently in
need of being addressed. It is much easier to legitimize the work of NGOs
vis-aÁ-vis private donors if they can be convinced of the crucial role played
by an NGO within well-known issue areas. Environmental NGOs need to
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create a ``corporate identity'' in order to impress both donors and many
of their individual members with their policy relevance. One way of cre-
ating such an identity is to direct the NGO's activities toward issues which
can be assumed to have high salience with the public. A case in point is
the overwhelming attention that environmental NGOs in industrialized
countries give to climate change, whereas other issues such as soil con-
servation or deserti®cation tend to be neglected. Such trend-dependent
behaviour limits an NGO's ability to deal with environmental issues over
the long term. Sometimes it also reduces the ability of an NGO's staff to
build up issue-speci®c expertise or preserve institutional memory.

The competence of an NGO also affects its ability to participate in
multilevel environmental policy-making. At both the national and the
international level, service organizations in particular have to demon-
strate their ability and skills in order to be included in national or inter-
national projects, advisory groups, or assessment panels. Environmental
education and project management at any level ranging from local to
international require skilled experts with long-term professional experi-
ence. Competent staff members of environmental NGOs that are given
the opportunity to participate in multilateral negotiations can often offer
advice to national governmental delegations. Public or private research
institutes regularly participate in international assessments of the state of
an environmental problem, of the feasibility of alternative political solu-
tions, and of the implementation of international programmes for the
preservation of an environmental good (Greene 1998). These service
organizations ful®l tasks that are concretely de®ned by states, treaty sec-
retariats, or international organizations.

The work of a research-oriented environmental NGO runs the risk of
being mainly determined by the interests of states and international
organizations if it depends strongly on work paid for by national or in-
ternational bureaucracies.15 By contrast, advocacy NGOs are much more
independent in deciding on the issues to which they would like to direct
attention, and whether they want to work at the local, national, or inter-
national level. Some of them, like Greenpeace, establish bureaux in many
developed and developing countries and focus their activities on all levels
of policy-making. A strong infrastructure enables large NGOs to select
experienced experts from their national bureaux for leadership positions
in their international headquarters and vice versa.

Liberal theory provides a basis for further analysis of the role of indi-
viduals and groups in world politics. The competence of individual staff
members can be crucial for the success or failure of NGOs in political
agenda-setting, compliance monitoring, or the management of environ-
mental projects commissioned by national governments or international
organizations. Current research on NGOs primarily focuses on the rela-
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tionships between states and non-state actors in world politics. Less
attention has been paid to the structures of, and the decision-making
processes in, international environmental NGOs. Studies of the compo-
sition and belief systems of NGOs' membership, staff, and leadership can
shed further light on the representation of the different segments of civil
society by NGOs.

NGOs versus economic actors

Both advocacy and service organizations do not only interact with na-
tional governments or international organizations, but communicate and
collaborate with, or act against, economic actors as well. However, the
relationships between environmental NGOs and private ®rms, associa-
tions of private companies, and trade unions have largely been ignored
by NGO scholarship. What are the relationships between different types
of environmental NGOs and economic actors? So far, research on envi-
ronmental NGOs seems to proceed from the assumption that environ-
mental NGOs and economic actors are adversaries with con¯icting goals
and different constituencies. Such a view ignores the fact that neither en-
vironmental NGOs nor associations of private ®rms or trade unions are
homogeneous, let alone monolithic actors when pursuing their respective
goals. In addition, the attitudes of both groups towards one another have
undergone some change during the last decade, leaving both sides more
open-minded to the views of the other. Villacorta (1997), for instance,
explored the relationships of three development NGOs from Switzerland,
the Netherlands, and the United States with the business sector. Her
study suggests that there are ``different options to pursue a relationship
with business organizations, among them negotiation, collaboration,
pressure, in¯uence, exchange, and alliance building'' (Villacorta 1997,
47). Furthermore, the interactions of NGOs with business organizations
can lead to important shifts in the role of NGOs (such as increasing
NGOs' participation in the market, emphasis on ef®ciency and profes-
sionalism, or education and lobbying). NGOs also face risks from
enhancing their collaboration with economic actors. Such risks consist of
becoming eÂ litist or overemphasizing the logic of the market and ``leaving
aside other important dimensions like the advancement of social devel-
opment, the strengthening of civil society, and the protection and pres-
ervation of the environment'' (Villacorta 1997, 54).

Information exchange between NGOs and economic actors in particu-
lar has signi®cantly increased, each side seeking at least to know more
about the other side's view of an environmental problem and arguments
for its preferred outcome from international environmental negotiations
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or national political processes. Private ®rms do not always share the same
interests in particular environmental issues. Transnational economic in-
terest groups like the World Business Council for Sustainable Develop-
ment have shown that economic actors are moving towards seeking ways
of reconciling ecological values with business interests (Schmidheiny
1992).

Environmental NGOs themselves occasionally disagree on political
strategies. For instance, they can have different views on the best way of
achieving the desired goal of environmental protection or on the extent
to which a compromise agreed upon in intergovernmental negotiations
should be welcomed or criticized. They can also disagree on their reac-
tions to offers from ``enlightened'' economic actors for collaboration.
``Pragmatic'' environmental NGOs, whose pragmatism is built on the be-
lief that environmental protection can be achieved within a market
economy and that openness to discussing even divisive issues with politi-
cal adversaries will promote the goals of environmental NGOs in the long
term, even accept donations from private ®rms. ``Fundamentalist'' NGOs,
which are much more opposed to a political approach accepting the rules
of the market economy, argue that these contributions will make envi-
ronmentalists dependent on their adversaries and will thwart environ-
mental goals.

Economic actors can have different interests in an environmental issue
and thus may have different attitudes toward environmental NGOs (see
Table 8.1). First of all, they can be interested in preserving the status quo
in an issue area in order to prevent changes of national policies. For in-
stance, mining companies, owners of power plants, or trade unions of coal
miners may form a coalition which insists on continuing with the use of
fossil fuels for the production of electricity while opposing efforts to
strengthen energy-saving measures, increase the production of nuclear
energy, or raise the subsidies for the use of solar energy (Breitmeier 1996,
224). They can form international coalitions of industrial sectors and
trade unions to prevent the enactment of strong measures for the reduc-
tion of greenhouse gases. Their relationship with environmental NGOs is
therefore fraught with con¯ict and even hostility. Both camps ± environ-
mental as well as economic actors ± mainly interact via the media and
accuse each other of pursuing unrealistic goals. Obviously, constructive
interaction between ``traditional'' economic interest groups and ``funda-
mentalist'' environmental NGOs is more dif®cult to achieve than between
these economic interest groups and ``pragmatic'' NGOs.

Second, transnational ®rms can face strong uncertainty about their own
interests when confronted with international environmental negotiations.
These ®rms can earn money by fossil energy production as well as by us-
ing environmentally sound sources of energy. Their interest structure is a
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Table 8.1 Relationship between different types of environmental NGOs and economic actors

Environmental NGOs

Pragmatic NGOs Fundamentalist NGOs

Status-quo-oriented
interests

. Confrontation . Hostility

Economic
actors

Mixed interests . Occasional con¯ict. Exchange of information. Identi®cation of common and
divergent interests

. Occasional (severe) con¯ict. Exchange of information. Identi®cation of common and divergent
interests

Environmentally
like-minded interests

. Coalition-building since the
interests of both converge. Private ®rms providing
®nancial support for
environmental NGOs

. Firms fear fundamentalist NGOs'
potential to blame them for
environmentally harmful activities



mixed one consisting of both traditional elements and elements of eco-
logical compatibility. Therefore, transnational ®rms tend to be uncertain
about their own long-term business strategy and are undecided whether
they should support the traditional, ecologically incompatible interests of
coal miners, the oil industry, and owners of fossil fuel power plants, or
whether they should invest in new sources of energy with less harmful
effects to the atmosphere. Deregulation of the European energy market,
for instance, will increase the number of European or global players in
the energy market and therefore give rise to even more undecided play-
ers in the energy sector (EuropaÈ ische Kommission 1996). Because infor-
mation-gathering about possible future economic implications of any path
chosen by decision-makers in the issue area will be vital for such compa-
nies working under strong uncertainty about their future economic pref-
erences, such undecided economic actors have a special interest in com-
municating with other important actors in the issue area. They will not
exclude communication with any actor from the environmentalist camp
and will exchange views with both pragmatic and fundamentalist envi-
ronmental NGOs if they are ready for such an exchange.

Third, structural ecological change in Western industrialized countries
has spawned a growing industry with environmentally like-minded inter-
ests. Pollution abatement measures in many of these countries have
induced the ecological modernization of national industries focusing on
producing environmentally sound technologies and products. Transna-
tional ®rms interested in selling new technologies with less harmful
effects on the global climate can create coalitions with environmental
NGOs, since the interests of both converge. Firms may hope that states
will agree on the international management of environmental pollution as
a means to create an even stronger demand for environmentally sound
products. Environmental NGOs and environmentally like-minded com-
panies, however, still treat each other with scepticism. Transnational
®rms still fear environmentalists, especially the fundamentalists, because
they credit them with the potential for blaming private ®rms for envi-
ronmentally harmful practices, which often results in the loss of public
credibility with consumers.

Until the adoption of the Kyoto Protocol to the UN Framework Con-
vention on Climate Change (UNFCCC) in December 1997, many indus-
trialized countries had long opposed strict targets and timetables in the
climate change negotiations due to the dominance of powerful status-
quo-oriented domestic coalitions of ®rms and trade unions. The question
remains as to what extent the political work of environmental NGOs on
climate change accounted for the agreement of member states of the
UNFCCC on the reduction of greenhouse gases in developed countries
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by 5 to 8 per cent below 1990 levels between 2008 and 2012.16 Increasing
communication and collaboration between environmental NGOs and
economic actors have contributed to promoting environmentally like-
minded interests and weakening coalitions of private ®rms such as the
Global Climate Coalition in the United States, which launched a multi-
million-dollar campaign to warn American consumers against the possi-
ble negative economic effects of internationally agreed-upon reduction
measures a few months before the third Conference of the Parties to the
UNFCCC convened in Kyoto.17 Therefore, the political work of envi-
ronmental NGOs will only pay off if they succeed in weakening the co-
hesion of the coalitions of status-quo-oriented economic actors in indus-
trialized countries.

The liberal model of international politics pays strong attention to the
interactions between transnational societal actors (Moravcsik 1997). Both
types of actors, environmental NGOs and economic actors, are assumed
to be rational and to be motivated by maximizing their own utility. Such a
utilitarian approach rests on Bentham's notion of individuals as calcu-
lators ``of pleasures and pains'' (Doyle 1997, 226). It has been shown that
both types of actors can be further distinguished. The pattern of interac-
tion between the different types of environmental NGOs and economic
actors is determined by the core interests of these actors. However, such
a focus on the relationship between private actors in world politics cannot
ignore the role of the state as a third strand in this network, for the state
is capable of in¯uencing the outcomes of the interactions between eco-
nomic actors and environmental NGOs. It will depend on the ability of
the state to defend its role against economic actors as a provider of public
goods (such as social welfare, minimum wages, and preservation of the
``commons'' to civil society) whether the relative importance of private
actors in world politics will grow further. At present, however, an analysis
of international environmental politics that ignores the role of the state
and of international organizations would lack reality.

Conclusion

Liberal theory provides a framework for analysing the interactions be-
tween state and civil society. National governments can, of course, lose
autonomy towards their domestic societies when they see themselves
confronted with the pressure of environmental NGOs in a particular issue
area. However, states can also be conceived as actors seeking autonomy
from their societies. The increasing number of internationalizing political
processes opens up new opportunities for national governments to nego-
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tiate with other governments relatively uncontrolled by their societies.
Since international and domestic politics are intertwined, states have
been increasingly acting as coordinators between international and
domestic bargaining (Scharpf 1991). The demands of transnational civil
society actors for more democracy at the global level have opened up a
discussion which forces democratic theory to extend its analysis beyond
the state. While liberal theory has made important contributions to the
lively academic debate about the ``democratic peace'' (Brown, Lynn-
Jones, and Miller 1996), the democratization of international institutions
and policy-making remains an open agenda for future research.

The analysis of the activities of environmental advocacy and service
organizations suggests that states bene®t from the resources provided by
transnational civil society actors for environmental problem-solving. Ser-
vice organizations can improve the effectiveness of state policies. Their
competence is an important resource for states. Environmental NGOs
have realized that their work requires professionalism to achieve their
goals. As a result, they are increasingly credited with being competent
actors by international organizations and national governments. The
(non-)availability of ®nancial resources also in¯uences the competence of
NGOs.

The agenda-setting activities of advocacy organizations are not always
directed against states; instead they can perform the function of an early-
warning system and alert the public and national governments about en-
vironmental problems. The demands of advocacy organizations for better
participation in environmental policy-making and early information on
international negotiations at the domestic level can, of course, create new
challenges for domestic and international governance. Conveying envi-
ronmental policies to the public has become essential to governments for
securing the support of constituencies. Further research is needed to
understand how the domestic public is in¯uenced by transnational civil
society actors.

The relationship between environmental NGOs and economic actors is
one of the most promising ®elds for future research. Although the mate-
rial interests of economic actors and the immaterial interests of environ-
mental NGOs are often in opposition, both types of interests can also
converge and encourage coalition-building among environmental NGOs
and economic actors. Exploring the relationship between environmental
NGOs and economic actors could generate knowledge about the ability
of civil society for self-coordination. In this connection, civil society
would comprise a sphere of private rules for environmental protection
agreed upon between NGOs and economic actors without further state
intervention. This kind of research will contribute to answering how
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much state regulation civil society needs for preserving the human
environment.

Notes

1. Transnational relations became a buzzword with the publication of Transnational Rela-
tions and World Politics edited by Keohane and Nye in 1972 and their subsequent book
Power and Interdependence published in 1977. Risse-Kappen (1995a, 7) argues that the
former concept of transnational relations was ``ill-de®ned'' and makes an effort to re®ne
it.

2. One example of NGOs' improved access to intergovernmental bodies is their participa-
tion in the UN General Assembly's Special Session to Review Agenda 21 held in New
York in June 1997. On this occasion, Greenpeace and the Third World Network spoke
as representatives of environmental NGOs and criticized state representatives for in-
suf®cient political achievements since Rio 1992. See United Nations (1997).

3. On the growing literature about environmental NGOs see Princen and Finger (1994);
Morphet (1996); Raustiala (1997); Ringius (1997); Stairs and Taylor (1992); Weiss and
Gordenker (1996).

4. For examples on realist and institutionalist explanations of international politics see
Baldwin (1993); Hasenclever, Mayer, and Rittberger (1997); Keohane (1986).

5. On two-level games see Putnam (1988). An effort to apply this approach was made in
the volume edited by Evans, Jacobson, and Putnam (1993).

6. On the distinction between collaboration and coordination games see Stein (1990). On
the situation-structural approach to international regimes see Hasenclever, Mayer, and
Rittberger (1997, 44±59) and ZuÈ rn (1992). See also List and Rittberger (1992; 1998) on
different types of situation structures in the ®eld of the environment and their differen-
tial conduciveness to cooperation.

7. For a critical discussion of the concept of cosmopolitan democracy and of other reform
proposals regarding the United Nations see Bienen, Rittberger, and Wagner (1998).

8. On such functional approaches to democracy see Dryzek (1995) or Burnheim (1995).
9. Huntington (1991) describes the democratization of a large number of countries in the

1970s and 1980s, but points out that Asian and Islamic countries have been immune to
more recent efforts of Western countries to support the democratization of political
systems in Asia and in many African countries.

10. See Frankfurter Allgemeine Zeitung, 12 November 1997: 5.
11. A similar critique was directed by environmental NGOs against the construction of

hydroelectric dam projects like the Narmada Dam in India and the Three Gorges Dam
in China. See Gan's and Wapner's chapters in this volume.

12. In the 1980s, environmental NGOs in the United States were blaming the CFC-
producing chemical ®rms for the damaging effects of CFCs on the stratospheric atmo-
sphere and demanded a worldwide phasing out of CFC production (Breitmeier 1996,
141±143).

13. See Der Spiegel 1993.
14. See Wapner's chapter in this volume.
15. Turner (1998, 39) concludes that the ``most important terrain for waging political

struggle in the information age will be the ®eld of public opinion. While representatives
of social movements and NGOs may employ traditional strategies of political persuasion
such as lobbying, their greatest power resides in their capacity to in¯uence public values
and norms on a global scale.''
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16. Gordenker and Weiss (1997, 448) argue that for international organizations the collab-
oration with service organizations has some advantages, since ``NGO personnel are
available without the customary long recruitment process or without long-term con-
tracts. Their numbers can be expanded and contracted far more easily than is the case
with permanent staff appointed to intergovermental secretariats or even those serving
on limited UN contracts.'' However, subcontracting and outsourcing also create new
problems for international organizations, since their in¯uence on the execution and
quality of commissioned work decreases.

17. The Kyoto Protocol is included in the report of the Third Conference of the Parties to
the Framework Convention on Climate Change held in Kyoto from 1 to 11 December
1997. See United Nations FCCC/CP/1997/7/Add.1. In contrast with the obligation for
the reduction of greenhouse gases, some developed countries are allowed by the proto-
col to stabilize their emissions (e.g., the Russian Federation) or to increase their emis-
sions by 1 per cent (Norway), 8 per cent (Australia), or 10 per cent (Iceland).

18. See International Herald Tribune, 11 September 1997: 6.
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Market forces and environment:
Introduction

Chung-in Moon

Human efforts to sustain higher living standards for ever-increasing
numbers of people have been accompanied by two grave ecological con-
sequences. One is ecological scarcity and the diminishing carrying capac-
ity of the planet earth, and the other is pervasive environmental degra-
dation stemming from the misuse and abuse of the ecosystem. While
environmental degradation has seriously undermined the quality of life,
ecological scarcity, especially involving such vital resources as food,
water, and energy, has threatened the very foundation of organic survival
of national populations and global populace. The latter is particularly
critical not only because food, water, and energy are the basic require-
ments of life, but also because they serve as both inputs and outputs of
economic development and improved quality of life (Paoletto 1997).1

The United Nations forecasts that the world population will increase to
12.5 billion by the year 2050 from the current level of 6 billion (Paoletto
1997). Despite advances in agricultural technology, feeding 12.5 billion
people will not be easy because of natural limitations to food production,
as well as a distorted pattern of distribution and consumption on the global
scale. Unpredictable climatic changes, growing scarcity of water, and
erratic demographic transition by region could complicate food security
in the twenty-®rst century. Fresh water is also likely to pose a major en-
vironmental challenge for the next century. Water is not scarce, but it is
unevenly distributed across the planet, making the dilemma more local-
ized. A growing percentage of the world's population, especially in the
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third world, is deprived of access to clean drinking water and sanitation
needs, which are the most fundamental to human survival. Moreover, in
recent years disputes over the allocation of fresh water resources are
escalating to violent intra-state and inter-state con¯icts. The trend is likely
to amplify in the coming century.

The global energy situation does not seem to be promising either. Al-
though the recent oversupply of energy has defused the acuteness of the
energy dilemma, a spectre of energy shortages could haunt human society
in the medium and in the long run. Apart from the biophysical limitations
embodied in the second law of thermodynamics,2 energy consumption is
on the rise, while the current energy glut has structurally impeded the
development of alternative energy sources. Depressingly low energy pri-
ces, public concerns about safety, and technological barriers are hinder-
ing not only the promotion of soft energy paths (e.g., solar, wind), but
also the development of nuclear power and fusion energy. At the same
time, a vicious cycle of development, an increased demand for energy
consumption, and extensive emissions of air pollutants are turning the
energy issue into one of the major environmental problematiques in the
twenty-®rst century.

Food, fresh water, and energy constitute the core of contemporary and
future environmental concerns, all of which are intertwined through an
intricate web of ecological interdependence. How can one cope with
these environmental challenges? There are essentially two contending
paradigms.3 One is the technological-®x perspective, which is predicated
on human ingenuity and adaptability (Kahn, Brown, and Martel 1976;
Simon and Kahn 1984). Its proponents believe that the carrying capacity
of the planet earth is not ®xed but variable, and that human beings are
capable of expanding the global ecological carrying capacity through
knowledge and technology. Herman Kahn and Julian Simons, two lead-
ing futurists, point out that ``because of increases in knowledge, the
Earth's carrying capacity has been increasing through the decades and
centuries and millennia to such a extent that the term carrying capacity
has by now no useful meaning'' (Simon and Kahn 1984, 45).

Human adaptation is manifested primarily through the logic of market
forces, which plays a pivotal role in facilitating progress in knowledge and
technology. In economic terms, scarcity simply denotes a situation in
which certain goods are undersupplied while overdemanded. The dis-
equilibrium can be easily corrected by market forces that respond
through technological invention and innovation. Green Revolution, Blue
Revolution, genetic engineering, and fusion technology are the hallmarks
of technological responses to ecological scarcity through market mecha-
nisms. Market forces are resilient enough to come up with alternative
solutions to ecological scarcity and environmental degradation. What
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matters is incentive structure. If proper institutions are arranged in such a
way as to assure pro®t incentives, markets can effectively overcome cur-
rent and future ecological dilemmas by expanding the current carrying
capacity through new frontiers of knowledge and technology.

The other approach is the sustainability perspective (Meadows and
Meadows 1992; Harman 1979; Ophuls 1977; Pirages 1989; Postel 1994;
Brown et al. 1996; Dobson 1995). Its proponents postulate that although
technology and market forces can help manipulate ecological limits to
accord with human preferences, the outright repeal of the limits is virtu-
ally impossible. Instead of removing or weakening limits through market
forces and technology, they argue that the forces of growth should be
weakened in harmony with the biophysical realities of a ®nite planet.
Central to this approach is the concept of sustainability, which empha-
sizes the interlocking dynamics of resources utilization and destruction,
regenerative capacity, and the collapse or preservation of ecosystems.4 It
involves three major dimensions. First is the ability to live within the
boundaries of ecological limitations in the contemporary setting. The
second involves inter-generational sustainability. Current needs should
be met without depriving future generations of the resources necessary
for their survival. Third is the concept of sustainability, which touches on
the issue of intra-generational equity. A great portion of scarcity and
human suffering arises more from the unequal distribution of resources
than from scarcity per se. Thus, an equitable sharing of scarce resources
emerges as a moral imperative.

According to this view, free markets are a powerful social invention for
ef®cient allocation of scarce resources, but they cannot serve as a useful
tool in ensuring sustainability. Decentralized, pro®t-maximizing agents of
free markets seldom appreciate the meaning and value of sustainability.
Neither future implications of current production and consumption nor
intra-generational equity associated with the distribution of basic human
needs is fully incorporated into the workings of market forces. Thus it
becomes essential to restructure the operational logic of market forces in
line with global sustainability; otherwise, it is impossible to escape from
the sombre omens of the doomsday model.5

The chapters in this section converge with the sustainability perspec-
tive. They all share the view that scarcity problems involving food, fresh
water, and energy are real and present and that market forces and tech-
nology alone cannot resolve the ecological dilemmas. Alternative ways of
coping with the dilemmas should be actively sought.

Wilkening, Von Hippel, and Hayes argue that rapid industrialization
and population growth have accompanied a substantial rise in energy
demands, posing a major challenge for developing and developed nations
in the twenty-®rst century. They present a rather pessimistic outlook by
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postulating that market forces cannot ensure long-term sustainability in
energy use. The current operating logic of energy markets de®es the issue
of sustainability and is not ready to cope with future energy dilemmas. In
order to secure energy sustainability, long-term objectives for energy
supply and demand should be de®ned. International norms and values
related to energy use should be altered, while energy-related institutions
and infrastructure should be overhauled. Finally, there should be effec-
tive monitoring of progress towards sustainable energy.

In this process, experts and expert knowledge become a crucial factor
in steering energy markets toward sustainability, since they can harness
the power of the market by socializing ideas and practices of sustain-
ability. Generating new knowledge on energy supply and demand, dis-
seminating widely sustainable energy knowledge through the formation
of epistemic communities, and applying such knowledge to market-
related public and private sectors should constitute an integral part of
new strategies for global energy sustainability. The authors conclude that
the United Nations is uniquely positioned to act as a catalyst in creating,
coordinating, and institutionalizing epistemic communities in service to
the vision of sustainable energy.

In analysing the global fresh water dilemma, Peter Gleick notes that
there is a suf®cient amount of water to meet the needs and wants of every
human being. But at regional, national, and local levels, imbalances be-
tween overall availability and growth in need and demand have emerged
as a serious problem. Billions of people around the globe still suffer from
a lack of basic sanitation services and clean drinking water, bearing seri-
ous implications for human health. Water is also posing a major threat to
food security, due to diminishing water supplies as well as higher costs of
water resulting from competition with industrial and other users. While
excessive manipulation of the hydrological cycle has deepened the eco-
logical crisis, the allocation of limited water supplies has increasingly
been linked to inter- and intra-state con¯icts.

Can market forces be conducive to resolving the global fresh water
dilemmas? Gleick sees two con¯icting faces of market forces in this re-
gard. Market forces can serve as a valuable tool for conserving fresh
water resources. Inadequate attention to the role of markets and sub-
sequent failures in properly pricing water have led to excessive ground-
water overdraft and wastes of fresh water. Thus, recognizing water as an
economic good that is subject to the law of supply and demand can cure a
great portion of fresh water dilemmas in many parts of the world. How-
ever, the application of market approaches in situations where non-
economic values are high or where certain types of water needs or uses
cannot be quanti®ed is bound to fail, and may even create new problems.
Local, national, and international intervention become essential in order
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to ensure the satisfaction of water as a basic human need. Gleick suggests
several policy options: normative commitment to identify and meet basic
human and ecosystem water needs; adoption of food policies within the
boundary of water limitations; treatment of water as an economic re-
source; and participatory water management systems on the local, na-
tional, and even the international levels.

Drawing on the experiences of the Philippines and selected Asian
countries, the chapter by Briones and Ramos explores the dimensions of
food insecurity in developing countries. Despite a recent rise in food
supply through progress in agricultural production technology, they argue
that most developing countries still suffer acute and pervasive food in-
security, which has resulted from a lack of access to food rather than
the actual production and supply of food. Limited and skewed access to
food by a great majority of inhabitants in the third world is a product of
both external and internal factors. While international pressures on lib-
eralization of domestic agricultural markets through the settlement of the
Uruguay Round of GATT have imposed unbearable constraints on the
sustainable food production and distribution system, domestic, social,
biophysical, and institutional factors have also contributed to aggravating
food insecurity in developing countries. Briones and Ramos point out
that rural poverty and illiteracy, environmental stress, and institutional
and political distortions have not only undermined the foundation of do-
mestic food production, but have also impeded people's access to ade-
quate food. In their view, market forces are the primary causes of food
insecurity rather than a solution to it.

New strategies should be devised for sustainable food production, dis-
tribution, and consumption. These include the systematic spread of tech-
nical advances to local farmers through education, public investment in
the agricultural infrastructure, injection of pro®t motives in the minds of
farmers, and the protection of small farmers by correcting unfair agricul-
tural trade practices embodied in the GATT-Uruguay Round provisions,
such as extensive farm subsidies in OECD countries. Briones and Ramos
also draw attention to the importance of new partnerships and close
cooperation between government and NGOs that would promote an
empowering process for rural populations.

Common to the three chapters in this section is the belief that market
forces alone cannot cope with the environmental dilemmas in the twenty-
®rst century. Unruly market forces have severely undermined food secu-
rity by distorting food production, distribution, and consumption in the
developing world. Old inertia associated with the industrial paradigm has
prevented energy markets from adopting the idea of sustainability,
clouding the energy future in the twenty-®rst century. In the case of fresh
water, market forces have a mixed outlook. Although market forces are
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de®cient in satisfying basic water needs of the majority of inhabitants in
developing countries, they can serve as an effective deterrent to overuse
and misuse of scarce water resources.

In view of this, market forces and the environment are closely inter-
twined. In contrast to the technological-®x perspective, however, market
forces are fundamentally ¯awed in coping with the environmental
dilemma.

First, as long as the current pattern of population growth and conspic-
uous consumption continues, market forces and technology cannot en-
sure future sustainability. Technological progress might be able to abort
major crises resulting from scarcity in the current generation, but cannot
guarantee inter-generational sustainability since market forces rarely
discount current consumption for the sake of future generations. Even if
it is assumed that technology can ®x the current and future scarcity di-
lemma, intended or unintended social and economic costs associated with
it could wipe out its bene®ts. As the case of nuclear power development
illustrates, the fallacy of the Faustian bargain could easily prevail (Ophuls
1977, 156±158).

Second, market forces often fail to take into account normative
dimensions of resource scarcity. Food, water, and energy are the mini-
mum requirements of basic human needs. Regardless of costs, human
beings are entitled to them. As Beitz (1979, 136±142) aptly puts it, ``those
who are less advantaged for reasons beyond their control cannot be
asked to suffer the pains of inequality when their sacri®ces cannot be
shown to advance their position with an initial position of equals.'' Mar-
ket forces cannot effectively address this normative concern of distribu-
tive justice embedded in the allocation of food, water, and energy. It is all
the more so because the production and consumption of these resources
are heavily concentrated in the industrial North, and their equitable dis-
tribution is severely constrained by global capitalism.

Finally, food, water, and energy have the strong characteristics of
public goods. Market mechanisms cannot resolve the undersupply or
overexploitation of collective goods through free-riding behaviour. The
tragedy of commons is likely to abound (Hardin 1968). In order to en-
hance the sustainability of food, water, and energy, there must be visible
hands of national and global governance to correct market failures. Oth-
erwise, market forces are likely to aggravate the scarcity problem in the
future.

There are two viable ways of correcting market failures and enhancing
ecological sustainability. One is to engineer the changes of the dominant
social paradigm which de®nes social reality and shapes social expectation
(Pirages 1989, 14). The environmental dilemma cannot be resolved by
resorting to the old industrial paradigm which is heavily in¯uenced by
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human ingenuity and cornucopian Weltanschauung, while defying sus-
tainability. New norms, values, ideas, knowledge, and institutions should
be developed and socialized so as to enhance global sustainability.

The other is the critical importance of global governance (Young 1994;
1997). Local and national governments alone cannot handle the dilemmas
of market failures and distributive injustice. As with individual market
agents, national governments are also obsessed with the maximization of
short-term national interests rather than long-term global human inter-
ests. It is in this context that the role of the United Nations becomes all
the more important. On the occasion of the Rio Earth Summit in 1992,
which brought more than 150 nations and 1,400 NGOs to Rio, a new
momentum was provided for the new sustainable pathway to our com-
mon future. However, enthusiasm generated through the Rio Summit has
been withering away, while implementation of the Rio agenda has been
stagnant. The United Nations should reverse the trend by taking a more
active leadership role. Shaping a new global governance structure under
the rubric of the United Nations will be the best way to resolve the cur-
rent dilemmas and prevent the future calamities.

Notes

1. The terms ``environment'' and ``ecology'' are used interchangeably here. Environmental
concerns such as air and water pollution, wastes, biodiversity, and climate change are
being treated as a subset of the ecological system.

2. The second law of thermodynamics or entropy law refers to a natural process in which
free energy degrades into bound energy. The law underscores the physical limitation to
recycle non-renewable energy sources. See Georgescu-Roegen (1976, 4±7).

3. For a succinct discussion of the contending paradigms, see Dobson (1995), Pirages (1989),
and Hughes (1985).

4. The best conceptual work on sustainability can be found in Daly (1992). Pirages (1977)
and Goldin and Winters (1994) also offer useful overviews of sustainable society and
sustainable development.

5. On the doomsday model, see Meadows and Meadows (1972; 1992).
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10

Sustainable energy in a developing
world: The role of knowledgeable
markets

Ken Wilkening, David Von Hippel, and Peter Hayes

Wise application of knowledge in service to a vision of sustainability can
guide and invigorate a global economy and global energy network domi-
nated by the free market system. Free markets are a powerful social in-
vention for ef®cient allocation of scarce resources, but in and of them-
selves free markets cannot and will not produce sustainability. Free
markets are not generators of collective vision. Creation of visions of
sustainability is what might be called a ``meta-market force,'' for it
involves social, political, and cultural forces that fall outside the purview
of market operation and conventional ``non-market forces.'' Once cre-
ated, visions of sustainability must be translated into practice. An essen-
tial, and often overlooked, aspect of the translation process is the role of
knowledge. Knowledge mediates between vision and practice. ``Sustain-
ability knowledge'' (knowledge produced in service to the goal of
achieving a sustainable civilization) must be generated, synthesized, sum-
marized, codi®ed, disseminated, debated, reviewed, evaluated, brokered,
applied, and entrenched for a sustainability vision to take root. A gar-
gantuan task for the twenty-®rst century is to harness sustainability
knowledge in all sectors of the global economy.

One sector is that of energy. The governing vision of sustainability in
the energy sector is ``sustainable energy,'' and knowledge related to sus-
tainable energy must be harnessed in order to attain this vision. This
chapter attempts to illuminate the role of knowledge in implementing the
vision of sustainable energy in the marketplace.
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There is no accepted de®nition of ``sustainability.''1 Generally, use of
the term acknowledges that things are out of balance in our current
practices of living on earth, and that the imbalances, if not corrected, will
diminish future generations' ability to live ful®lling lives. When applied to
energy, the term sustainability acknowledges that current practices of
energy extraction, transformation, and use are out of balance. Sustain-
ability, therefore, is an overarching conceptual framework for steering
the human race toward balanced practices of living and energy use. The
framework is composed of at least four key dimensions: preservation of
ecological integrity (the natural dimension); pursuit of human justice and
equity (the social dimension); maintenance of peaceful community (the
political dimension); and achievement of economic ef®ciency (the eco-
nomic dimension). This chapter focuses primarily on the environmental
and economic dimensions in relation to energy use, and considers their
intersection in both developed and developing countries.

Worldwide growth in energy demand: Trends and
projections

Economic and social development is invariably accompanied by an in-
crease in the need for energy and ``energy services.'' Energy services are
services ± provided through the use of fossils fuels, biomass, ®ssionable
materials, or other energy sources ± that help satisfy human needs and
desires. Examples of energy services are almost unlimited. They include
the boiling of drinking water in Nepal, grilling of tortillas in Mexico, ®ring
of a tea cup in Japan, welding of a Tata automobile in India, and rock-
eting of an F-4 Phantom off an aircraft carrier in the Persian Gulf. The
form of development that is most intimately associated with vast
increases in the use of energy and energy services is ``industrialization.''

It is rapid industrialization, combined with large populations, in low-
income countries, or in countries with economies in transition, that will
probably drive the biggest future increases in energy use. Historically, in
industrial economies, economic growth has been positively coupled with
energy use. In the decades leading up to the 1970s there was essentially a
linear relationship between economic growth and energy use. Though
there seems to have been a ``decoupling'' from a linear relationship, there
is still a ``positive'' relationship. In other words, an increase in GDP is still
associated with an increase in energy use, although the ratio between the
growth in the two quantities is often less than 1:1. In the developing
world, in its almost unanimous drive to industrialize, there is also a
``positive'' relationship, although it is dif®cult to characterize because of
the multiple forms and levels of development.2
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As of 1995, the total amount of primary commercial fuels (including
coal, petroleum, natural gas, hydroelectricity, and electricity from nuclear
plants) stood at approximately 324 exajoules (EJ)3, or about 7.74 billion
tonnes of oil equivalent. Of this total, 53 per cent was used in OECD
countries (sometimes referred to as the ``industrialized'' countries), 15
per cent in the countries of Central/Eastern Europe and the former
Soviet Union, and 32 per cent in the rest of the world.4 The ``rest of
the world'' category includes virtually all of the lower-income countries
of the world, including those in Africa, Central and South America, and
much of Asia. Figure 10.1 shows the division of primary energy use in
1995 by fuel type and region or subregion, respectively. Oil accounted for
the largest fraction of global energy use, followed by coal, natural gas,
and primary electricity. North America was the region that consumed the
greatest fraction of energy, followed by Europe, the former USSR, and
China.

The global distribution of energy use has changed markedly, even over
the last 10 years. Table 10.1 shows, for 1985, 1990, and 1995, the division
of global primary energy use by fuel and country group. Although overall
energy use in OECD countries and in the countries of Central/Eastern
Europe and the former Soviet Union has grown only modestly ± or even
declined ± over the last decade, growth in energy use in developing
regions has been strong, particularly in China and other Asian countries.
Note that the data in Table 10.1 do not include biomass fuels, which hold
substantial shares of overall energy supply in many developing countries.
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Figure 10.1. 1995 world energy use by fuel and region

Source: British Petroleum statistics, spreadsheet ®le ``fuelcons.wks.'' Here nuclear
energy is counted as electricity output, not heat input; ``C&S America'' (Central and
South America) includes Mexico; ``JANZ'' is Japan, Australia, and New Zealand; and
``Other Asia'' is all of Asia except China and Japan.
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Table 10.1 World energy use trends, 1985±1995

Primary energy consumption, EJ Fraction of primary energy consumption

1985

Coal Nat. gas Oil Nuclear Hydro Total
Country group Coal Nat. gas Oil Nuclear Hydro Total % % % % % %

OECD 37.9 32.2 69.5 4.3 4.3 148.2 26 22 47 3 3 100
Eastern Europe/

former USSR 21.9 23.3 21.1 0.7 0.9 68.0 32 34 31 1 1 100
Rest of world 28.1 6.9 26.7 0.2 2.1 64.0 44 11 42 0 3 100

Total world 87.9 62.4 117.3 5.3 7.3 280.2 31 22 42 2 3 100

1990

OECD 39.6 36.1 76.8 5.8 4.3 162.5 24 22 47 4 3 100
Eastern Europe/

former USSR 19.9 27.7 21.2 1.0 0.8 70.8 28 39 30 1 1 100
Rest of world 34.5 10.2 33.3 0.4 2.6 81.0 43 13 41 0 3 100

Total world 94.0 74.0 131.4 7.1 7.9 314.4 30 24 42 2 3 100
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Primary energy consumption, EJ Fraction of primary energy consumption

1985

Coal Nat. gas Oil Nuclear Hydro Total
Country group Coal Nat. gas Oil Nuclear Hydro Total % % % % % %

1995

OECD 37.9 42.4 80.4 6.9 4.6 172.3 22 25 47 4 3 100
Eastern Europe/

former USSR 13.5 22.2 12.0 0.8 1.1 49.6 27 45 24 2 2 100
Rest of world 41.1 14.4 42.7 0.5 3.4 102.1 40 14 42 1 3 100

Total world 92.6 78.9 135.1 8.2 9.1 323.9 29 24 42 3 3 100

Average annual growth rate, 1985±1995

Coal Nat. gas Oil Nuclear Hydro Total
% % % % % %

OECD 0.0 2.8 1.5 4.8 0.8 1.5
Eastern Europe/

former USSR ÿ4.7 ÿ0.5 ÿ5.5 1.5 1.6 ÿ3.1
Rest of world 3.9 7.7 4.8 8.4 5.1 4.8

Total world 0.5 2.4 1.4 4.6 2.3 1.5



Projections and scenarios of future energy use suggest that the trend of
the last decade of increasing use of fuels in ``developing'' regions relative
to ``industrialized'' regions is likely to continue and possibly accelerate.
Table 10.2 shows ``Reference Case'' projections published by the US
Department of Energy's Energy Information Administration for global
energy use by fuel and region in 2005 and 2015 (USDOE/EIA 1997).

Beginning in 1995, energy use in developing regions is projected to
grow at an average rate of about 3.6 per cent per year through to 2015.5
By 2015 energy use in developing regions increases to over 41 per cent of
the global total from 32 per cent in 1995. Projections by other researchers
show a similar pattern.6

This section establishes several critical facts: growth in energy use is
coupled with growth in economic activity in an industrial economy, al-
though the coupling may not necessarily be linear; economic activity in
both developed and developing countries is projected to increase in the
next two decades and hence energy use is also projected to increase; and
developing countries' share of global energy use relative to that of
industrialized countries is projected to increase. These facts combine to
suggest that coping with the global impacts (ecological, social, economic,
political, and technological) of energy use poses a major challenge for the
twenty-®rst century, and will create energy dilemmas not only for devel-
oping nations but for developed nations as well.

Can market forces in the energy sector be harnessed to achieve long-
term sustainability in energy use in both developed and developing
countries, and thus to mitigate or prevent the potentially devastating
impacts associated with rapid economic growth? Before attempting to
answer this, it is necessary to examine more closely the character of the
marketplace in the energy sector.

The global ``Energy Market''

Global interdependence

One of the single most important economic changes in the world today is
the phenomenal explosion in the use of free markets. There has been a
dramatic shift away from ``command-and-control'' or ``centrally planned''
(socialist) economies to free market economies. Nothing better illustrates
this point that the rush to free markets by the countries of Eastern Eu-
rope and the former Soviet Union, and China's experiment with free
market practices. This monumental change means that the free market
system, with all its goods and evils, is becoming both the world's domi-
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nant economic system and the system within which international energy
relations are determined.

The explosion of free markets has intensi®ed the phenomenon known
as ``global (economic) interdependence.'' Global economic interdepen-
dence in the energy sector is exempli®ed by the tremendous growth in
internationally traded, ®nanced, and produced forms of energy. It signals
that in a very real sense one can talk about a global Energy Market
(upper case) which ties together all energy-related market activities,
whether local, national, international, or global in scale. The Energy
Market stands in contrast to global energy markets (lower case) which tie
together only internationally traded, ®nanced, and produced energy.
Global energy markets are a subset of the global Energy Market. The
task of this chapter is to illuminate the role of knowledge in implementing
the vision of sustainability in the global Energy Market. Before proceed-
ing, however, it is necessary to examine the composition of the so-called
Energy Market and its problems in dealing with sustainability issues.

Composition of the global Energy Market

The Energy Market consists of markets that encompass the buying and
selling of fuels and the infrastructure within which the fuels are trans-
formed and ultimately used to provide energy services. Energy markets
range in scale from global (such as oil) to local (such as ®rewood). Some
of the energy markets operating within the larger Energy Market are as
follows.

Markets for fossil fuels

Markets for crude oil and petroleum products are global in scale, and are
largely dominated by a relatively few major multinational companies and
national crude oil suppliers. Coal markets are increasingly becoming
global, although coal production in much of the world (including devel-
oping countries) has been traditionally state-owned. With the marked
expansion of facilities for handling lique®ed natural gas (LNG), the nat-
ural gas market has been shifting from primarily regional markets (using
gas pipelines) to a nascent global market as well.

Markets for traditional renewable resources

Markets for biomass fuels have traditionally been local in nature, with
individuals and small businesses doing the bulk of the trading. In some
developing countries, markets for charcoal have become national in na-
ture, sometimes even crossing international borders, and larger compa-
nies or cartels have sometimes become involved.
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182 Table 10.2 USDOE/EIA projections of world energy use, 1995±2015

Primary energy consumption, EJ Fraction of total

Projections Projections

1995 2005 2015
Country group 1995 2005 2015 % % %

Average annual
growth, 1995±2015

Developing Asia
Oil 24.5 39.0 55.1 35 35 35 4.1
Natural gas 5.1 15.1 22.9 7 13 14 7.8
Coal 38.6 55.3 76.8 55 49 48 3.5
Nuclear 0.4 0.7 1.1 1 1 1 5.0
Other 1.3 2.5 3.2 2 2 2 4.5

Total 69.9 112.6 159.1 100 100 100 4.2

Other developing nations
Oil 22.3 29.9 38.0 54 58 58 2.7
Natural gas 10.3 13.0 17.9 25 25 27 2.8
Coal 6.5 6.5 7.5 16 13 11 0.7
Nuclear 0.1 0.1 0.1 0 0 0 3.5
Other 2.0 2.1 2.3 5 4 3 0.6

Total 41.2 51.6 65.8 100 100 100 2.4

Industrialized countries
Oil 89.5 102.0 110.9 48 47 45 1.1
Natural gas 44.5 60.5 74.1 24 28 30 2.6
Coal 38.9 41.6 44.6 21 19 18 0.7
Nuclear 6.7 6.9 5.9 4 3 2 ÿ0.7
Other 5.9 7.6 9.2 3 3 4 2.2

Total 185.6 218.5 244.6 100 100 100 1.4
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Primary energy consumption, EJ Fraction of total

Projections Projections

1995 2005 2015
Country group 1995 2005 2015 % % %

Average annual
growth, 1995±2015

Eastern Europe/former USSR
Oil 12.8 16.2 21.3 25 25 29 2.6
Natural gas 22.2 31.7 37.8 43 49 51 2.7
Coal 14.1 14.3 13.2 28 22 18 ÿ0.3
Nuclear 0.9 0.9 0.8 2 1 1 ÿ0.4
Other 1.1 1.1 1.4 2 2 2 1.4

Total 51.0 64.3 74.5 100 100 100 1.9

Total world
Oil 149.0 187.2 225.2 43 42 41 2.1
Natural gas 82.1 120.2 152.7 24 27 28 3.2
Coal 98.2 117.7 142.1 28 26 26 1.9
Nuclear 8.1 8.6 7.9 2 2 1 ÿ0.1
Other 10.3 13.3 16.1 3 3 3 2.2

Total 347.7 447.0 544.1 100 100 100 2.3

Source: USDOE/EIA, 1997. Figures for nuclear and ``other'' (mostly hydroelectric) fuel use were modi®ed to re¯ect electricity
output. Note that the USDOE/EIA energy consumption ®gures for 1995 are somewhat different from those published by British
Petroleum ± probably due to the use of different accounting practices.



Markets for conventional energy supply infrastructure

Large companies, including a number of multinational ®rms, dominate
the provision of infrastructure for fuel extraction (coal, oil, and gas), for
oil re®ning, for thermal, hydroelectric, and nuclear power generation, and
for electricity transmission and distribution. Larger developing countries
sometimes have their own industries for producing these types of equip-
ment ± particularly in smaller sizes ± for both domestic use and export.
Buyers of energy infrastructure have traditionally been state-owned
companies or utilities, but there is a global trend toward the developers
of energy facilities acting as facility owners and/or operators.

Markets for non-conventional/renewable energy supply infrastructure

The supply of infrastructure for renewable energy conversion ± notably
solar-photovoltaic and wind-power systems ± has changed in recent years,
with fewer and larger ®rms becoming dominant globally. Purchasers of
renewable energy infrastructure vary in scale from individuals to nations.

Markets for end-use appliances and equipment

Most major electrical and gas appliances, motor vehicles, and other major
energy-using devices tend to be manufactured by, or manufactured under
licence to, large national or multinational corporations, while buyers are
individuals/households, ®rms, and institutions.

Markets for energy-ef®ciency technologies

Sellers of energy-ef®ciency technologies are a combination of smaller and
larger companies. Most of these devices are ultimately purchased by end-
users (individuals, institutions, and businesses), although governments
and utilities have sometimes played the role of ``middle-man'' in these
markets.

Markets for capital

The availability of ®nancial capital is an overarching consideration in the
development and functioning of markets for fuels and especially infra-
structure. In many cases, growth in demand for ®nancing of energy
infrastructure in developing countries is and will be well beyond the
abilities of government and local ®nancial institutions to provide. This
means that external ®nancing ± multinational commercial and multilat-
eral institutions ± will have to ®ll the gap. Thus, the investment criteria of
global ®nancial institutions will play a large role in determining what type
of energy systems evolve in developing countries, as well as how envi-
ronmentally sustainable those systems are.
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Actors in the global Energy Market

Energy sector actors in the above-described markets include the
following.

Multilateral organizations and lenders

The United Nations, World Bank, Global Environment Facility, Asian,
African and Inter-American Development Banks, Asia-Paci®c Economic
Cooperation (APEC) Forum, and other international and multinational
organizations ful®l a number of roles in the energy sector of developing
countries. These roles include funding research, development, and dem-
onstration projects, providing or arranging ®nancing for energy infra-
structure, providing assistance with energy planning and energy-related
economic development, tracking statistics from the energy sector, and
transmitting information between various energy sector actors.

Multinational private corporations

Private corporations operating across national borders provide a sub-
stantial portion of the globally traded fuels, large energy installations,
and energy demand equipment. Private corporations also play a major
role in prospecting for and extracting fossil fuels, as well as in research,
development, demonstration, and commercialization of new energy
sector technologies. Also, industrial facilities in developing countries that
are owned by multinational companies can be major demand centres for
electricity and/or other fuels ± thus, multinational companies can have
substantial leverage in setting energy policy.

National corporations

State-owned corporations, including natural gas and electric utilities and
oil and coal companies, have traditionally had a dominant role in the
energy-supply sector in developing countries.

Larger private ®rms within nations

In some developing countries, large private ®rms serve as utilities and
fuel suppliers, and also help shape both energy infrastructure and energy
policy as suppliers of energy-using devices and as industrial/commercial
consumers of fuels and energy sector equipment.

National research and development (R&D) institutions

Most industrialized nations and some developing countries have publicly
and/or privately funded institutions devoted to aspects of energy tech-
nology development. Often these are organized by fuel type (such as the
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Central Research Institute of the Electric Power Industry in Japan), or by
other topic areas (such as the Beijing Energy Ef®ciency Centre in China).

National and subnational regulatory agencies

Domestic regulatory agencies are charged with setting energy and envi-
ronmental standards, as well as with energy planning tasks. The regula-
tion of energy pricing is a role often served by national agencies, although
regulation in the energy sector is generally declining at present.

Non-governmental organizations

Interest groups outside of governments play various roles, including act-
ing as advocates for consumer groups and indigenous peoples, as envi-
ronmental ``watchdogs,'' and as agents promoting (or opposing) particu-
lar energy technologies or paths.

Smaller private ®rms

Smaller private ®rms play multiple roles, including supplying tech-
nologies for energy conversion and energy demand equipment, supplying
fuels such as biomass and charcoal, and consuming both fuels and energy-
using devices.

``Local'' communities

Local communities include state and provincial governments, cities, tra-
ditional villages, etc. These entities can act as buyers, sellers, and man-
agers of energy. Traditional rural villages, for instance, administer tradi-
tional energy forms such as agricultural wastes, wood fuel, and charcoal
produced locally, while at the same time administering industrial fuels
such as electricity (in rural electri®cation schemes) and kerosene fuels
sold in rural areas.

Individual consumers

Households and individuals are the ®nal consumers of fuels and energy
goods and services. As such, their preferences expressed via their ``polit-
ical votes,'' ``monetary votes,'' and other economic/political actions help
to determine which fuels and energy-consuming devices prevail in a par-
ticular country.

This description of energy markets and energy sector actors, while
hardly complete, is suf®cient to demonstrate that the operation of the
marketplace in the energy sector is highly complex. The synergistic sum
of all energy markets, forces that shape these markets, and actors within
the markets, constitutes what is called the ``Energy Market.'' It is this vast
and loose-knit entity that must be made to function in a sustainable
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manner, and to which colossal amounts of sustainability knowledge must
be applied in order to ensure its proper functioning.

Energy Market successes and failures

Making the Energy Market sustainable involves a two-pronged strategy
± effectively deploying market forces where they do not currently exist
(in other words, maximizing sustainability-directed market successes),
and correcting failures in current markets (in other words, minimizing
sustainability-inhibiting market failures). Knowledge has a central role in
effecting both strategies. A few areas where market forces can be suc-
cessfully deployed and where market de®ciencies must be remedied are
now discussed. The discussion proceeds from the global level to individ-
ual level.

Basic human needs

Eradication or major reduction of poverty is an essential requirement for
the proper functioning of a globally sustainable economic system. Wide-
spread poverty can undermine the global marketplace through such
traumas as large-scale civil unrest, massive movements of people, or col-
lapses of national governments. Because a market is ultimately based on
considerations of economic ef®ciency, not human equity, even properly
functioning markets have no incentive to eliminate poverty. It is up to
regulators to subordinate the market to the imperative of meeting certain
social sustainability criteria such as meeting basic human needs.7 Energy
markets can be created (as in the case of facilitating a switch from use of
unhealthy or unsustainable traditional fuels, such as wood in deforested
areas, to modern fuels, such as kerosene), and corrected (as in the case
of taxing high-sulphur charcoal briquettes to encourage a shift to low-
sulphur briquettes). Thus, knowledge needs to be developed and dis-
seminated about the types and levels of energy-related needs and how
best to meet them via market and non-market strategies.

Ecology and energy

Markets have failed so far to protect the earth's ecology.8 Of all the
symptoms of unsustainability in energy use, none may be more telling
than the seemingly irreversible ecological impacts of energy use. It is im-
possible to eliminate all such impacts, but it is not impossible to keep
impacts within the limits of ecological integrity. The global environmental
impacts of modern energy use were ®rst clearly recognized during the
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``environmental revolution'' of the 1960s and 1970s. A complete rethink-
ing of the relationship between energy use and ecological issues ensued,
and led to such ideas as the ``soft'' energy path,9 enhancing energy ef®-
ciency through approaches such as demand-side management,10 and
working toward a solar-based society. It is now widely accepted, if not
realized in practice, that concerns about damage to ecological integrity
must be considered in energy market decisions. Some of the threats to
ecological integrity posed by fuel extraction, transformation, and use in-
clude global climate change, acid deposition, marine pollution, urban air
pollution, water pollution, solid waste disposal, loss of biodiversity, dis-
placement of animal/human populations, nuclear waste disposal, and nu-
clear weapons' proliferation. Generation and application of knowledge is
a critical prerequisite for steering energy markets in the direction of eco-
logical sustainability.

International regulation

International energy markets with no external regulation can be inef®-
cient, environmentally destructive, and unsustainable. Regulation, if
properly constructed, can provide a framework within which market
forces are guided toward sustainability. The world is moving into an era
of increased international regulation of energy-related sectors of the
economy. For example, binding targets and timetables to reduce green-
house gas emissions were agreed upon at the Third Conference of Parties
(COP-3) of the Climate Change Convention in Kyoto, Japan, in Decem-
ber 1997. Also, increased global trade and the proliferation of environ-
mental standards in different countries is forcing consideration of mech-
anisms like the ISO 14000 environmental certi®cation process to ensure a
level economic playing ®eld in energy and other markets. And again,
unsavoury corporate practices by some energy companies in remote
areas, as well as the growing power of some multinational energy com-
panies, are attracting regulatory attention. International regulation places
a premium on accurate information and integrated knowledge.

National income accounts

Energy markets and market decisions are often signi®cantly in¯uenced
by macroeconomic information such as is contained in national income
accounts. However, the typical statistics on gross national product (GNP)
and gross domestic product (GDP), as well as other macroeconomic
parameters that are used to benchmark the health and wealth of an
economy, do not usually measure changes in the human and environ-
mental resource base upon which an economy is built. This de®ciency
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can, for example, give the impression that a nation's economy is growing
at a healthy rate, when in fact it is built largely upon depletion of human
and environmental resources. Or it can give the impression that an
economy is growing slowly when in fact it is successfully pursing socially
and environmentally sustainable development. MacNeill, Winsemius, and
Yakushiji (1991, 45) state the matter simply: ``The introduction of indi-
cators and appropriate revision of national accounting systems may be all
that is required to correct public-sector economic decisions [which are
lacking in a sustainability consciousness] in the long term, given the
dominant focus of most governments on managing economic growth.''
The creation of ``green'' national income accounts can contribute to giv-
ing correct ``sustainability signals'' to energy markets. Green national
income accounts require generation of substantial quantities of sustain-
ability knowledge, such as sustainability indicators.

Full-cost pricing

The most important sustainability incentive in the energy sector is sig-
nalled through market prices. Full-cost pricing is the principle that pro-
ducers must bear the full cost of all social and environmental damage
incurred in producing and delivering a product above some minimum
threshold. According to Tietenberg (1991, 214), ``[i]mplementing the full
cost principle would end the implicit subsidy that all polluting activities
have received since the beginning of time.'' Full-cost pricing is similar to
the ``polluter pays'' principle. The full-cost principle in the energy sector,
as in other sectors, is knowledge intensive. It demands that the social and
environmental costs of energy-related activities be made explicit, and that
inappropriate subsidies are eliminated. The principle implies the imposi-
tion of ``green'' taxes.

``Sustainability'' taxes

Even correcting unsustainable distortions in energy markets cannot take
into account all external costs associated with energy production, trans-
mission, and use. One way to correct prices is through ``sustainability''
taxes. Numerous taxes have been proposed and/or implemented. These
include taxes on sulphur dioxide and carbon dioxide emissions, various
other emission taxes, and taxes related to energy consumption levels.
Emission taxes, for instance, force all polluters to face the same per-
unit tax on emissions, and, if effectively employed, can result in a cost-
effective (and possibly even ef®cient) allocation of pollution control
responsibility. This outcome cannot be attained with the traditional com-
mand-and-control approach to regulation. A disadvantage of such taxes is
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that they put a ®nancial burden on some ®rms, especially smaller ®rms, to
the extent that they may go out of business. Similar to sustainability taxes
are transferable permits or quotas schemes, such as those used in the
sulphur dioxide emissions trading system enacted under the 1990 US
Clean Air Act. All such tax and tax-related schemes demand high levels
of information and knowledge input.

Energy planning and energy marketing

Energy planning is a tool to coordinate production and consumption of
energy, and can be used either to encourage creation of new energy
markets or to make current markets more sustainable. There must be a
balance between free operation of markets and planning in the energy
sector, and sustainability needs to become the byword in energy plan-
ning. One example of a sustainable energy-oriented planning tool is
integrated resource planning (IRP). It goes without saying that knowl-
edge plays a major role in such planning. Information on national and
subnational patterns of energy supply and demand, energy resources and
reserves, and technical and operating aspects of existing energy infra-
structure, available in a transparent, consistent format, helps to identify
opportunities for improvement of energy market operation. An example
of a supplier of this type of information is ESource.11

Product life-cycle accounting

Energy markets are often de®cient in the provision of sustainability in-
formation to large manufacturers. Sustainable energy markets require
information that large manufacturers can use to make their production of
goods sustainable. A promising approach for fusing economic ef®ciency
with sustainability is product life-cycle accounting. Basically, this approach
involves scrutinizing all production processes in an integrated fashion so
as to identify opportunities to minimize wastes of energy and material,
and in the process cut costs and pollutant emissions. Several national and
multinational agencies have programmes to develop and encourage these
sorts of economic/environmental ``cradle-to-grave'' accounting practices
in industry. Needless to say, such accounting requires intense collection
and organization of information and knowledge.

Sustainability information for the large consumer

Energy markets are often de®cient in the provision of sustainability in-
formation to large consumers. Information on the technical (energy ef®-
ciency), environmental (pollutant emissions), and economic performance
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(capital and operating costs) of candidate energy technologies can help
decision-makers in large organizations choose which energy supply
options are suitable from a sustainability perspective. These types of data
are available from equipment suppliers, regulatory agencies, and other
non-governmental and institutional groups. Key issues in providing and
using these data include data management, optimum usability for partic-
ular audiences, data ``truthing'' (making sure, for example, that manu-
facturers' claims are not exaggerated), and making sure that potential
users are aware of information resources.

Sustainability information for the small consumer

Energy markets are often de®cient in the provision of sustainability in-
formation to small consumers. Demand-side information to energy con-
sumers (individuals, households, ®rms, and institutions) must be provided
in order that they can make appropriate choices. Only if energy consum-
ers have adequate information on the social and environmental ram-
i®cations of their choices of which fuels and energy-using devices to use
can the promise of energy market ef®ciency and sustainability be ful®lled.
Ways to provide environmental information to consumers include eco-
labelling, ``green pricing'' of renewable electricity (a market-based tech-
nique for providing consumers with environmental information on their
electricity bills), and information on the energy/environmental perfor-
mance of a product, such as energy consumption rating systems for given
types of appliances (refrigerators and air conditioners, for example).

Knowledge and sustainability in the Energy Market

Having surveyed some of the areas where energy markets succeed and
fail in relation to the vision of sustainability, the chapter now turns to an
examination of the role of knowledge in capitalizing on the successes and
correcting the failures.

Knowledge and markets

The key question here is ``How can knowledge related to sustainability
be produced and incorporated into both public and private sector
decision-making in ways that serve to con®gure, constrain, cajole, and coor-
dinate market forces in the energy sector in the direction of a sustainable
future?'' Before plunging into this question, an understanding is needed
of some of the elementary principles of the functioning (and ``dis-
functioning'') of markets in relation to knowledge.

SUSTAINING ENERGY IN A DEVELOPING WORLD 191



Hayek (1945, 520) succinctly stated the economic problem of society
as:

not merely a problem of how to allocate ``given'' resources ± if ``given'' is taken to
mean given to a single mind which deliberately solves the problem set by these
``data.'' It is rather a problem of how to secure the best use of resources known to
any of the members of society for ends whose relative importance only these
individuals know. Or, to put it brie¯y, it is the problem of the utilization of
knowledge not given to anyone in its totality.

Thus, the economic problem of society is at root a problem of knowl-
edge. There is no one ``supermind'' in society that can know the total
resource base and how best to use it. Thus, how do resources get valued
and distributed? The free market system solves this problem by capital-
izing on the fact that the two end points in economic exchange ± pro-
ducers and consumers ± know best the terms of exchange that suit their
capabilities and preferences, although each possesses only scattered and
fragmentary knowledge about the other. The ragged set of knowledge
known to producer and consumer meets in a decentralized decision-
making forum ± the marketplace ± and by equilibrating supply and
demand via prices results in an orderly system for ``ef®cient'' allocation of
scarce resources. The catch with current knowledge that informs the
marketplace, though, is that it is de®cient in one major respect ± it is
knowledge lacking in substantial sustainability content. This can be
traced to the nature of the modern market system.

The modern market system is a product of the transition from feudal-
ism to capitalism that occurred in Europe beginning around the thir-
teenth century, and is fundamentally based on the ``commodi®cation'' of
resources such as land and labour. Polanyi (1957) called the emergence of
the modern market (or Market, as he designated it), the ``Great Trans-
formation.'' It transformed the ways in which goods were produced, in
that it vastly expanded the range of commodities that could be traded in
the marketplace. Under the system of commodi®cation born of the Great
Transformation, the information (or knowledge) content of a commodity
came to be quintessentially expressed in its price. It also came to be
expressed in the institutional structures that de®ned what constituted a
commodity.

However, the prices and institutions of the modern market system do
not re¯ect even the full range of existing knowledge, let alone generate
the information needed to achieve sustainability. There are spheres in
which markets do not function well. The most common way of terming
the dysfunctional aspects of markets is as ``market failures.'' Some mar-
ket failures were discussed earlier. One of the most common market
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failures is ``externalities.'' An externality implies that there is knowledge
``external'' to that which is contained in a commodity's price and which
has been left out in ®guring the price. For the purposes of this chapter,
sustainability knowledge is the key knowledge left out. But what is sus-
tainability knowledge? And how can it be injected into the marketplace?

Sustainability knowledge and the Energy Market

To implement the vision of sustainable energy using market forces
requires three more-or-less distinct sets of knowledge ± knowledge re-
lated to developing energy markets, making energy markets more ef®-
cient, and making energy markets sustainable. These constitute what
might be called a ``knowledge'' ladder to sustainable energy.

The ®rst step in the ladder is generating, disseminating, and applying
knowledge to create energy markets which would best serve the goal of
sustainability. ``Market creation knowledge'' can be employed in those
countries, especially developing countries, which do not now have energy
markets or which have only embryonic markets. For example, such
knowledge may be deployed to set up a stock market in which stocks in
energy service companies can be traded.

The second step in the ladder is generating, disseminating, and apply-
ing knowledge to make energy markets more ef®cient in those countries
that already possess a well-functioning market system. ``Market ef®ciency
knowledge'' can be employed, for instance, to deregulate energy markets.
The state of California in the United States is engaged in an experiment
to deregulate the electric utility industry to make it more ef®cient and
possibly more sustainable.

The third step in the ladder is generating, disseminating, and applying
knowledge to infuse energy markets with speci®c sustainability goals. For
example, establishing national carbon dioxide emission ceilings may help
stabilize the earth's climate.

One form of knowledge that cuts across all three knowledge sets is ex-
pert knowledge. Experts and expert knowledge have a key role to play in
achieving a sustainable energy future. Experts include physical scientists,
social scientists, policy analysts, planners, economists, medical doctors,
lawyers, engineers, etc. One grouping of experts which is particularly
important to achieving sustainability is known as epistemic communities.

Epistemic communities12

Epistemic (related to knowledge) communities are de®ned as groups of
experts who generate policy-oriented expert knowledge relevant to a
given issue area. These communities are bonded by common criteria as to
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what constitutes valid knowledge (for instance, the scienti®c method),
and a common policy project (for instance, investigating global coral reef
decline). Thus, they are collectives or networks of credentialled experts
who engage in a policy mission. They are not merely engaged in ``re-
search,'' but research with a direct policy purpose. Epistemic commun-
ities are almost invariably multidisciplinary. Their level of operation may
be local, national, international, or global. Their common policy project
may be acid deposition in East Asia, clean coal technology in the United
States, rural electri®cation in developing countries, or marine pollution in
the Mediterranean. The essential function of epistemic communities is to
generate policy-relevant knowledge on a select problem, which means
they synthesize, summarize, interpret, and translate esoteric forms of
technical knowledge into forms understood by policy-makers and lay
people. The primary purpose of epistemic communities in the political
world is to feed knowledge into the public sector to inform, among other
things, decisions related to the marketplace. The relationship between
epistemic communities, energy markets, and public sector governance
institutions is illustrated in Figure 10.2.

Examples of energy-related epistemic communities include the Inter-
governmental Panel on Climate Change (IPCC), the scientists associated
with the Convention on Long-range Transboundary Air Pollution
(LRTAP), and the economic and legal specialists who designed the sul-
phur dioxide emissions trading scheme in the 1990 US Clean Air Act.
Epistemic communities exist for all three energy-market-related sets of
knowledge in the knowledge ladder to energy sustainability. It is thus
possible to generate a matrix of energy-sector-related epistemic com-
munities classi®ed in terms of knowledge type (market development,
market ef®ciency, and market sustainability) and scale of operation (local,
national, regional, global). This matrix is illustrated in Figure 10.3. One
can imagine that each cell of Figure 10.3 contains the image portrayed in
Figure 10.2, and that there are a vast range and number of epistemic
communities parlaying knowledge between a wide variety of public and
private sector institutions and actors.

To illustrate the power of epistemic communities to steer energy mar-
kets towards a sustainable path, three examples of them in action are now
discussed.

The ®rst example falls in the ``regional scale/market sustainability
knowledge'' matrix cell, and relates to the development of the ``critical-
loads'' approach to the acid deposition (acid rain) problem in Europe.
Energy markets in Europe up until the mid-1980s did not account in any
signi®cant manner for the externalities associated with the emission of
acidic substances due to fossil fuel combustion. The technique that a
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European epistemic community of scientists devised to remedy this de®-
ciency was a ``sustainable energy indicator'' called a critical load.13

Critical loads are but one example of a sustainable energy indicator.
Such indicators have a major role to play in achieving energy sustain-
ability. They are practical pointers, criteria, measures, standards, guide-
lines, or yardsticks that can be used to de®ne and judge progress toward
the sustainable energy vision. There are many types of indicators, includ-
ing economic indicators such as local and national energy ef®ciencies per
unit of economic output; social indicators such as levels of rural electri®-
cation; and environmental indicators such as carbon dioxide concen-
trations in the atmosphere. Because of the nature of the market system,
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Figure 10.2. Epistemic communities, energy markets, and public sector gover-
nance institutions
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it is imperative that a signi®cant collection of quantitative sustainable
energy indicators be developed. As has already been stated, the market is
fundamentally based on the quantitative principle of commodi®cation in
which commodity transactions are mediated by ``price'' ± a negotiated
but nevertheless quantitative measure of consumer utility and producer
pro®t. Thus, to mould itself to market dynamics, quantitative measures of
energy sustainability must be generated. Much effort is already being
expended in this direction. Organizations such as UNEP (in their Earth-
watch programme), the World Resources Institute (in its annual World
Resources publication), and the Worldwatch Institute (in its annual State
of the World and Vital Signs series) are engaged in broad de®nition of
sustainability criteria.

Science has assumed a role as arbiter of criteria of ecological sustain-

Knowledge Type/
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Energy Market

Development

Energy Market
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Energy Market
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GLOBAL
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NATIONAL
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Figure 10.3. Knowledge and market matrix for the energy sector
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ability, and epistemic communities have become formulators of such cri-
teria. The formulation of the critical-loads approach by a European epis-
temic community associated with the acid deposition problem is evidence
of this. A community of scientists related to the acid deposition problem
in Europe ®rst formed soon after the discovery of the problem in 1968.
It expanded after the UN Conference on the Human Environment, or
Stockholm Conference, in 1972, and was highly in¯uential in the efforts
leading to the signing of the Convention on Long-range Transboundary
Air Pollution in 1979. For years the European acid deposition epistemic
community cast about for an ecological sustainability criteria related to
acid deposition that could be used by governments in making energy
policy decisions. Although the idea of critical loads was ®rst hit upon in
Canada in the mid-1980s, it was the Europeans who seized upon it and
crafted it into a policy tool. They laboured for almost a decade before it
was ®nally accepted and formally used for the ®rst time in the 1994 Oslo
Sulphur Dioxide Protocol to the LRTAP. Since this time scienti®cally
determined ``critical loads'' have become the normative base for interna-
tional decision-making on the acid deposition issue in the region. Critical
loads are not used to micromanage energy decisions in Europe. Instead,
they provide an ecologically based tolerance of ecosystems to acidic pol-
lutant inputs. It is left to the market to ®gure out how best to stay under
the given tolerance level. Thus, critical loads have ®rmly situated them-
selves as an overarching framework within which regional and national
energy policy decisions are made in Europe.

A second example of the power of epistemic communities to steer en-
ergy markets toward sustainability falls in the ``national scale/market de-
velopment knowledge'' matrix cell of Figure 10.3, and relates to creation
of markets for energy ef®ciency technologies in China. The Beijing En-
ergy Ef®ciency Centre (BECon) was established in 1993 in a cooperative
agreement between Chinese of®cials and the US Department of Energy,
US Environmental Protection Agency, and the WWF. Among BECon's
many activities is creating markets in China for ``green lighting'' tech-
nologies. An international epistemic community of green lighting experts,
whose common policy objective is to generate policy-relevant knowledge
for the Chinese government related to energy-ef®cient lighting, was in-
strumental in persuading the Chinese government to authorize in its
Ninth Five-Year Plan a China Green Lighting Programme. The pro-
gramme seeks, among other things, to create markets for energy-ef®cient
lighting products. A key to creating such markets is technology transfer.

Technology transfer is a crucial element of the development of energy
markets in developing countries. The transfer of technologies to increase
energy (and economic) ef®ciency, reduce pollution and other environ-
mental impacts, and generally support sustainable economic development
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has been touted as one way that industrialized and developing countries,
working together, can address imperfections in global energy markets.
Martin Bell, however, has pointed out that simply transferring tech-
nologies (hardware) is not enough (Hayes 1993). In addition to the
knowledge of how to build and operate technologies, technology transfer
should also provide the background knowledge, training, and organiza-
tional structure that will allow local personnel to learn about, work with,
adapt, and upgrade technologies to ®t local conditions better and to press
worthwhile technologies into broader local use. Without this process of
internalizing both technological ``know-how'' and ``know-why,'' technol-
ogy transfer is unlikely to reach its full potential. It is in the transfer of
knowledge ± know-how and know-why ± that epistemic communities
have a central role to play in the creation of markets. They help create
the knowledge base that is essential for new markets to function.

The international ``China green lighting'' epistemic community con-
sisting primarily of Chinese, US, and European experts has been a
sparkplug for facilitating the transfer of knowledge (in addition to hard-
ware) in the China Green Lighting Programme. Knowledge is transferred
primarily through education and training of large-scale buyers, such as
operators of buildings and public facilities, in the existence and use of
green lighting. The community, in addition to engaging in education and
training, has also been instrumental in holding an international sympo-
sium in China on green lighting technologies and applications, establish-
ing a China Green Lights Centre in Beijing which displays products,
organizes demonstration projects, and provides guidance on major
investments made by the Chinese government in the lighting manu-
facturing sector. In sum, the epistemic community is helping establish
markets in environmentally friendly and energy-ef®cient lighting prod-
ucts in China.

The third example of the power of epistemic communities to steer
energy markets toward sustainability falls in the ``local scale/market ef®-
ciency'' matrix cell, and relates to deregulation of the electric utility in-
dustry in California in the United States. In the quest for removing utility
monopolies in the United States, electric utilities are the latest dereg-
ulation experiment, following the removal of regulatory barriers in the
telecommunications and natural gas industries. California embarked in
January 1998 on a landmark experiment that will allow companies to
compete to sell electricity to residential and business customers. Argu-
ably, a freer (or less monopolistic) market for electricity will provide
more choices (among them more ``green'' choices) and help cut prices.
An epistemic community consisting primarily of economists, planners,
and computer programmers drawn nationwide from academic institu-
tions, government, and business has been at the centre of the dereg-
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ulation experiment. The community is providing policy-relevant knowl-
edge to state-level and federal-level policy-makers (for instance, state
legislators, Congressional representatives, the California Public Utilities
Commission, the Federal Energy Regulatory Commission, and the De-
partment of Energy). It has been responsible for generating ideas such as
the independent system operator (ISO), and the power exchange (PX).
The ISO functions like an air traf®c controller for energy and operates
the state's transmission system. The PX acts as a spot market for elec-
tricity. The ISO and PX are independent of the utilities and thereby pre-
vent a monopoly. The complex deregulation experiment in California is
knowledge intensive, not hardware intensive, and the epistemic commu-
nity has provided the key knowledge to bring it to fruition.

These three examples of energy-related epistemic communities dem-
onstrate the critical role of experts and expert knowledge in guiding en-
ergy markets toward the vision of sustainable energy. Many other exam-
ples could be given. Markets to a degree solve a coordination problem;
coordination of information on preferences and capabilities between the
consumer and producer. Sustainable energy markets will have to solve
another coordination problem; coordination of the welter of scattered
epistemic communities whose expert knowledge is essential to sustain-
ability. This expert knowledge coordination problem will be addressed in
the concluding section.

Conclusion ± The United Nations and epistemic
communities

Energy, environment, and markets: the thread that can tie all these com-
ponents together in the fabric of civilization in the twenty-®rst century is
the vision of sustainability and its realization through knowledge used to
guide and reconstitute energy markets. Sustainable energy knowledge is a
fundamental tool for resolving multiple energy dilemmas in both devel-
oped and developing countries, and for addressing these energy dilem-
mas in the context of a highly complex, interdependent, and synergisti-
cally dynamic Energy Market.

A substantially greater effort is justi®ed in the energy sector to design
consciously interrelated, international, interorganizational, and inter-
disciplinary expert knowledge systems related to sustainability. A chief
component of such knowledge systems is epistemic communities. Epis-
temic communities need to be created, coordinated, and institutionalized
in both the public and private sectors. Knowledge is both a private and a
public good. As a public good, the bene®ts of investing in knowledge
generation and management cannot be fully captured by the private sec-
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tor. Hence, private entities such as consumers or ®rms tend to under-
invest in knowledge, particularly sustainability knowledge. Without pub-
lic investment in sustainability knowledge and policy instruments to
incorporate such knowledge into the formulation of market decisions,
markets cannot be made sustainable.14 Institutionalization of epistemic
communities has been done in the case of the IPCC associated with the
Global Climate Change Convention, and the working groups and task
forces of the LRTAP, for instance.

The United Nations has a valuable role to play in catalysing the cre-
ation, coordination, and institutionalization of epistemic communities.
The United Nations can, for example, connect and coordinate multiple
and scattered epistemic communities that operate in each of the cells in
Figure 10.3. One mechanism for coordination is to construct a loose
global network of sustainable energy epistemic communities linked via
the Internet by ``information appliances'' (PCs, network PCs, Web TVs,
cellular phones, satellite technology, etc.). Modern information technol-
ogy has the potential for effectively coordinating multiple epistemic
communities.

Some suggested forms of UN support for epistemic community cre-
ation, coordination, and institutionalization are provided below. In many
cases, the United Nations is uniquely quali®ed to provide the suggested
support.

Ongoing support for research, analysis, and scholarship

The United Nations should provide continuing support for research and
scholarship on energy market development, ef®ciency, and sustainability.
In other words, the United Nations needs to continue funding the basic
work of epistemic communities ± research, analysis, and scholarship.

Support for building institutional capacity for epistemic community
activities

UN support for knowledge capacity-building should be ongoing in each
nation, but should stress development, within each country, of a stable
core of suf®cient expertise (located, for example, in universities or re-
search institutes) to allow the perpetuation of human infrastructure. In
general, high levels of education are necessary for all peoples to be able
to participate in the sustainability and sustainable energy debates.

Support for regional coordination of epistemic communities

The United Nations should support programmes that bring together
experts from nearby countries to work together to develop and support,
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for example, consistent responses to market forces, environmental mon-
itoring networks, coordinated environmental policies, and coordinated
medium- and long-range evaluation of national energy paths and scenar-
ios,15 as well as to share information on regional energy infrastructure,
resources, and plans.

Support for global information resources

Global databases and knowledge bases need to be constructed. For in-
stance, a number of databases of energy technologies, vendors, and other
energy-related documents are available around the world, but a single
source of comprehensive but usable, up-to-date, unbiased, and widely
available information on the technical, economic, and environmental
performance of a full range of energy sector measures and technologies is
still lacking. The United Nations could help to support the compilation
and dissemination of such knowledge bases and databases.

In conclusion, institutionalized and coordinated networks of epistemic
communities, together with associated comprehensively designed knowl-
edge systems, need to be more fully integrated into energy markets. The
fusion of networks of epistemic communities with energy markets will
lead to what the authors call ``knowledgeable (energy) markets.'' The
watchword of knowledgeable energy markets will be sustainability, not
blind growth. The United Nations serves as a major catalyst for creating
knowledgeable energy markets.

Notes

1. The World Commission on Environment and Development de®ned sustainability (or
sustainable development) as: ``development that meets the needs of the present without
compromising the ability of future generations to meet their own needs'' (WCED 1987,
43). The dif®culty in reaching a consensus de®nition of sustainability, though, is dem-
onstrated by the fact that one search of sustainable development de®nitions produced a
list of 61 (Pezzey 1989).

2. The strong relationship between economic growth and energy use in both developed
and developing countries is demonstrated by the almost linear relationship in the period
from 1960 to 1990 between growth of worldwide electricity use and total global GDP;
see Starr (1993).

3. One exajoule is equal to 1018 joules, or one billion gigajoules. An exajoule is equivalent
to approximately 164 million barrels of oil, 24 million tonnes of oil, or 34 million tonnes
of coal.

4. These data are from the British Petroleum (BP) website (www.bp.com), spreadsheet ®le
``fuelcons.wks,'' visited on 13 August 1996. In this compilation the authors convert nu-
clear electricity generation to primary energy based on a direct conversion of electricity
output to energy units, which is consistent with the treatment of hydroelectric energy
but is different than the method used by BP.
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5. Growth of energy use in developing regions is even more robust ± 4.6 per cent per year
from 1995 to 2015 ± in the USDOE/EIA's ``High Economic Growth'' scenario.

6. See, for instance, IPCC (1992) and Fujime (1996).
7. Advocates of the basic-human-needs approach to development include Ghai et al.

(1977) and Streeten (1981). In the area of energy and basic human needs one group of
prominent advocates is Goldemberg et al. (1987).

8. Many excellent works discuss the major environmental impacts of energy use; see for
example Ehrlich, Ehrlich, and Holdren (1977), Lazarus et al. (1995), and IPCC (1996a;
1996b; 1996c).

9. For example, see Lovins (1977).
10. For example, see Goldemberg et al. (1987).
11. ESource is a for-pro®t subsidiary of the Rocky Mountain Institute. It provides detailed,

unbiased information to organizations on end-use technologies and applications. See
http://www.esource.com.

12. See, for instance, Haas (1992; 1997).
13. The de®nition of a critical load adopted by the Executive Body of the LRTAP in 1988 is

``a quantitative estimate of an exposure to one or more pollutants below which sig-
ni®cantly harmful effects on speci®ed sensitive elements of the environment do not
occur according to present knowledge.'' An adjunct concept, ``critical level,'' relates to
ambient air concentrations of pollutants, not deposition values, and is de®ned as ``con-
centrations of pollutants in the atmosphere above which direct adverse effects upon
receptors, such as plants, ecosystems or materials, may occur according to present
knowledge.''

14. See Zarsky's chapter in this volume.
15. Some of the reasons for regional coordination in assembling and evaluating energy

paths and scenarios include making more ef®cient use of regional resources, protecting
regional environmental ``commons,'' promoting trust and transparency in energy and
environmental policy between countries, and learning from each other about different
potential energy paths and options.
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11

Coping with the global fresh water
dilemma: The state, market forces,
and global governance

Peter H. Gleick

Over the past hundred years, growing populations and growing economic
development have led to the need to regularize and tame the highly
variable hydrologic cycle. The goals have been to reduce the impacts on
humans of droughts and ¯oods, to move water from water-rich areas to
arid regions, to capture water in wet periods for use in dry periods, and to
create the institutions necessary for addressing water-related problems.
Enormous progress has been made in harnessing water resources to meet
human needs. But this progress has come at a high economic and envi-
ronmental price, and there still remain serious unmet needs.

Despite the billions of dollars spent on water supply systems world-
wide, we are failing to keep up with the basic needs of much of the
world's population. Others have documented the state of the world's
fresh water resources and the problems caused by underuse, overuse, or
misuse of water (Gleick 1993; 1998; Postel 1993; Clarke 1991; UNCNR
1996). The world faces many serious water problems. Among the greatest
concerns are the inability to provide basic clean drinking water and sani-
tation services to billions of people, the risk that food production will fail
to grow as fast as global population because of insuf®cient or inadequate
water availability or quality, the possibility of inter-state or intrastate
con¯ict over shared water resources, and the likelihood that global cli-
matic changes will signi®cantly affect water supply, demand, and quality
in unpredictable ways.

The paradigm of development that has guided water resources plan-
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ning and management during the twentieth century needs to be rethought
in the light of these problems. Discussions about the need to develop new
principles for addressing fresh water problems began 20 years ago at the
ground-breaking conference on water at Mar del Plata, Argentina, and
they have been further developed and re®ned at several important
meetings since that time. Signi®cant advances were made at the 1992
Dublin Conference in preparation for the Earth Summit in Rio de
Janeiro. These principles were further discussed in the recent Compre-
hensive Assessment of the Freshwater Resources of the World (UNCFA
1997; Lundkvist and Gleick 1997).

One of those principles is that water must be considered an economic
good. By giving water a price, and by better understanding the total
(economic and non-monetary) costs of water supply and demand, deci-
sions about investments and water policies can, theoretically, become
more rational. In reality, however, including economic principles in water
decision-making is necessary but not suf®cient, and many water-related
problems cannot be solved in this way. This chapter summarizes and
elaborates on the major water issues facing the world and offers princi-
ples related to international and national governance and the role of
market and non-market forces relevant for guiding water decisions into
the next century.

Projections of future supply and demand

There is no such thing as a global water problem ± all problems manifest
themselves on smaller scales. For example, at the global average level,
there is suf®cient water to meet the needs and wants of every human be-
ing. At the continental level, per capita water availability still seems more
than adequate, though large regional disparities appear. In Europe, each
million cubic metres of water available per year is ``shared'' by over 150
people, on the average, while in South America only 25 people must
share that much water (see Table 11.1).

At the national level, the differences are even more marked, with var-
iations of several orders of magnitude. For example, one of the richest
countries in Europe, measured by water availability, is Norway, with 10
persons per million cubic metres per year. At the other extreme is Turkey
with nearly 1,000 persons per million cubic metres per year. Yet Turkey,
compared to some of its Middle East neighbours, could be considered
water rich (Gleick 1993; 1998; Engelman and LeRoy 1993; World
Resources Institute 1996; Kelman 1996). And within countries, still larger
variations in water availability, water distribution, water quality, and
water use occur.
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Table 11.1 Availability of fresh water by continent

Area Population Runoff Availability Availability
Continent (103 km2) (millions) (km3/year) (people/106 m3/year) (m3/person/day)

Europe 10,500 498 3,210 152 18
Asia 43,475 3,108 14,410 211 13
Africa 30,120 648 4,570 144 19
North and Central America 24,200 426 8,200 52 53
South America 17,800 297 11,760 25 108
Oceania 8,950 26 2,388 11 252
Total 135,045 5,003 44,540 114 24

Source: Shiklomanov 1993



Growing scarcity at the regional and local levels indicates imbalances
between overall availability and growth in need and demand. These
imbalances will have implications far outside the areas under stress. An
important example is the issue of food production. If more and more
countries do not have suf®cient amounts of water to grow the food that
they need, the de®cit must be covered from somewhere else. And there
must be arrangements, agreements, and institutions capable of creating a
surplus big enough to cover the growing regional and local de®cits, pro-
viding logistical capacity and procedures for the actual transfer of food
and other essentials from surplus to de®cit regions, and guaranteeing a
political commitment to transfer food to de®cit areas and the poor, even
if people in these areas do not have the means to provide their own
supply.

If these three preconditions are not at hand or met, the likely result in a
growing number of areas is hunger and starvation, political and social
instability, tension and con¯ict, serious ecological disruptions, and the
mass exodus of people from depressed regions. In any case, the growing
dependence on imports of food may soon begin to put upward pressure
on market prices of many staples. Already now there are signs of a re-
verse in the trend of decreasing or stable food prices as compared to
other commodities in international trade. Whether or not these trends
continue depends in part on how regional and local water problems are
addressed. Below, four critical water issues are discussed in more detail.

Unmet needs: Critical problems in water resources supply
and demand

Water, basic needs, and human health

The ugly reality is that billions of people around the globe lack access to
the most fundamental foundation of a decent civilized world: basic sani-
tation services and clean drinking water. As Akhtar Khan said, ``Access
to safe water and adequate sanitation is the foundation of development.
For when you have a medieval level of sanitation, you have a medieval
level of disease, and no country can advance without a healthy popula-
tion'' (Khan 1997, 5). For nearly 3 billion people, access to a sanitation
system comparable to that of ancient Rome would be a signi®cant im-
provement in their quality of life.

The failure to provide basic sanitation services and clean water to so
many people is taking a serious toll on human health. In many developing
countries, cholera, pneumonic and bubonic plague, dysentery, and other
water-related diseases are on the upswing. Nearly 250 million cases are
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reported every year, with between 5 million and 10 million deaths. Diar-
rhoeal diseases leave millions of children underweight, mentally or phys-
ically handicapped, and vulnerable to other diseases. Yet the world is
falling further and further behind in the efforts to provide these basic
services. Between 1990 and 1997, an additional 300 million people were
added to the rolls of those unserved by adequate sanitation services, a
clear indication that the world community is failing to meet the most
basic of needs.

In 1980, the United Nations launched the International Drinking
Water Supply and Sanitation Decade, with the goal of providing clean
drinking water and sanitation services to those without them. At that
time, the UN estimated that 1.7 billion people did not have access to
adequate sanitation services. Ten years later, at the end of the decade
and after enormous effort, expense, and progress, 750 million of these
underserved people had received new sanitation services, albeit at a
pretty minimal level. During that same period, however, the population
needing these services grew by almost exactly the same amount: 750 mil-
lion people. In other words, population growth entirely wiped out the
progress achieved in this area, and the of®cial estimate in 1990 was that
1.75 billion people were still without access to adequate sanitation ser-
vices. Unfortunately, the situation was even worse than that. Because of
better data, more complete surveys, and population growth, current esti-
mates are that more than 2.8 billion people are now without adequate
sanitation services ± half the world's population (Gleick 1998).

According to the United Nations there are also 1 billion people without
access to clean drinking water, including nearly half of the population of
Africa. Moreover, these global numbers hide some ugly regional prob-
lems. For example, the total populations in urban areas needing both
clean water and sanitation grew over the decade, re¯ecting the massive
and continuing migration to large urban centres in developing countries
and the inability to provide necessary services there.

What are the implications of this inability to provide these services?
Directly associated with poor sanitation services and unclean drinking
water are the severe waterborne diseases: malaria, dysentery, cholera,
and the many parasitic diseases found in Africa and Asia, such as schis-
tosomiasis and guinea worm. Cholera is a good example. In all the years
of the century up to 1990, there were rarely more than 100,000 cases of
cholera reported annually, and usually between 30,000 and 70,000 cases a
year. None of these was in Latin America, which had been free of cholera
for over 100 years. In 1991, cholera exploded in the region: over 390,000
new cases were reported in 14 countries there, directly attributable to the
failure to provide clean drinking water and adequate sanitation services.
That same year there were over 590,000 cases worldwide, including over
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100,000 cases in Africa alone, and tens of thousands caused by a new
strain of epidemic cholera in Asia (Gleick 1998).

Food and water

The water ``crisis,'' as described in the recent summary of the Committee
on Natural Resources of the UN Economic and Social Council (UNCNR
1996), also includes serious concern over global and regional food secu-
rity and suf®ciency. Despite the massive development of irrigation infra-
structure worldwide, nearly 1 billion people are still considered under-
nourished by the UN FAO, and there remain serious worries about the
ability of the world community to meet future needs as well. In particular,
®nite water supplies and escalating demands, together with degradation
of soil conditions and water quality, are contributing to concerns that so-
ciety will fall further behind in the race to feed the earth's growing pop-
ulations.

The 1992 Dublin Conference acknowledged the importance of food
security concerns and suggested alternative approaches to ensure that
future food goals are met:

Achieving food security is a high priority in many countries, and agriculture must
not only provide food for rising populations, but also save water for other uses.
The challenge is to develop and apply water-saving technology and management
methods, and, through capacity building, enable communities to introduce insti-
tutions and incentives for the rural population to adopt new approaches, for both
rainfed and irrigated agriculture (ICWE 1992).

In September 1997, a special session on food security at the Ninth
World Water Congress in Montreal released a position statement that
read in part:

The magnitude of the problem is enormous. Today some one billion people in
the world do not have access to enough food. It now appears that half of the
world's population by the year 2025 will live in water scarce regions, where food
self suf®ciency will be extremely dif®cult to achieve. A substantial food gap seems
unavoidable in these regions . . . Water tables are falling and rivers are running
dry in many food-producing regions . . . Despite uncertainties in both estimates of
available fresh water due to de®ciencies in global hydrological data, and in esti-
mates of future water needs for food production, we know enough to be deeply
concerned. Action is needed now (IWRA 1997).

The ultimate goal must be to grow suf®cient food to meet the world's
needs, somewhere, and to deliver that food where it is needed. Thus
``global food security'' is absolutely vital, while the goal of ``national food
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self-suf®ciency,'' where countries seek to produce all their food needs
domestically, is increasingly unattainable and unnecessary. The view that
every country must be largely responsible for its own food production
hinders rational solutions to the problem of true food security.

Truly water-short regions cannot reliably depend on internal water
resources to produce suf®cient food to meet all domestic consumption.
Water and agricultural experts in Israel, the western United States, and
elsewhere have already acknowledged that increasing urban and indus-
trial demands will continue to take water from the agricultural sector.
Israel, for example, is beginning to assume that the only reliable long-
term source of irrigation water may be water reclaimed from urban and
industrial uses (Shuval 1996). The countries of the Persian Gulf that
today depend on non-renewable fossil fuels to pump non-renewable fossil
groundwater are already moving away from large-scale grain production
and will be forced to shift more heavily to dependence on world grain
markets.

Even countries formerly independent in food production, like China,
are beginning to meet part of their food needs with purchases on the
world market. As a result, a growing trade in water embodied in the
purchase of foods and products produced elsewhere will continue to be
seen. This embodied water ± also called ``virtual water'' (Allen 1995) ±
represents the large-scale transfer of water from regions of water surplus
to regions of water scarcity.

Several problems face developing countries wanting to meet signi®cant
food needs on the world market. First, availability of funds for use in
purchasing food on the world market is often limited, because of the
economic structure of developing countries, debt burdens, and lack of
infrastructure. Second, growing pressure on global food markets has been
predicted by some analysts, which may in turn raise market prices and
increase competition for limited surpluses (see, for example, Brown and
Kane 1994; Carruthers 1993; Kendall and Pimentel 1994; Postel 1993).
These problems, in turn, force countries back toward national food self-
reliance, at a high cost in both water and economic resources. Concerns
about the risks of relying on foreign trading partners who may impose
conditions on trade or food embargoes for political reasons must also be
satisfactorily resolved. At the same time, others believe that there is
substantial room to do better than we are doing today, and that continu-
ing to provide all necessary food needs can be done with appropriate and
achievable efforts (Mitchell and Ingco 1993; FAO 1993; Rosegrant and
Agcaoili 1994).

Another fundamental shift in the global food situation is likely to be
necessary from the point of view of water availability ± a shift in diet
away from water-intensive meat consumption in the more af̄ uent na-
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tions. Diets that depend on meat for a signi®cant proportion of protein
and calories are far more water-intensive than diets higher in vegetable
proteins. At present, nearly 40 per cent of all grain grown worldwide is
used to feed animals. Eighty per cent of all corn production goes to ani-
mals. Reductions in livestock grain consumption in regions where irriga-
tion is necessary would permit a shift in grain ± and the water used to
grow it ± to direct human use. Current trends, however, are in the other
direction, with more and more grain going to provide meat, at a high cost
in water.

Water and ecosystems

A third component of the global water crisis is the ecological impact of
human manipulation of the hydrological cycle. In part because of the lack
of clearly de®ned legal water rights or ®rm guarantees for the environ-
ment, many aquatic ecosystems and individual species have become
severely threatened or endangered. The recent disasters to the natural
®sheries of Lake Victoria and the Aral Sea are but two examples. Over-
all, more than 700 species of ®sh have been recognized by international
organizations as threatened or endangered. In just the last couple of
years, many more have been added to the list, including several anadro-
mous species, because of increasing pressures on water resources.
Anadromous ®sheries, in particular, are extremely vulnerable to changes
in water supply and quality and to modi®cations in habitat (Covich 1993;
Nash 1993).

While efforts are being made to identify basic ecosystem water
requirements, there is little agreement about minimum water needs for
the environment and few legal guarantees for environmental water have
been set. Some limited efforts have been made to establish minimum
requirements for certain threatened or high-priority ecosystems, but few
criteria have been set, particularly in the developing world.

The ecosystems for which water is necessary include both natural eco-
systems where there is minimal human interference and ecosystems that
are already highly managed by humans. Societal decisions will have to be
made regarding the degree to which these ecosystems should be main-
tained or restored and the indicators by which to measure their health.
Examples of such decisions include identifying stretches of undisturbed
rivers to protect, establishing minimum ¯ow requirements in some river
stretches, reallocating water from major water projects to the environ-
ment, and developing standards to protect wetlands and riparian habitats.
Protecting natural aquatic ecosystems is not only vital for maintaining
environmental health, but there are important feedbacks between these
systems and both water quality and availability as well. The recent deci-

COPING WITH GLOBAL FRESH WATER DILEMMAS 211



sion to place a cap on further development and diversions in the Murray-
Darling river system in Australia (MDBMC 1996) and the complete re-
vision of South African water law to include water for ecosystems as a
fundamental priority (MWAF 1996) are two important examples of this
new focus.

Traditional market mechanisms fail to address these problems and
many of the proposed market solutions to water allocation problems will
continue to fail in this area. Ultimately, allocations of water for the basic
needs of ecosystems will have to be made on a governmental or regional
level, with speci®c guarantees and protections accounting for climatic
variability, seasonal ¯uctuations, basic human needs, and other factors.
Management will have to follow an adaptive model where decisions are
reviewed frequently based on the latest information and special efforts
are made to avoid irreversible environmental consequences.

Water and security: Inter- and intrastate con¯icts

As the twenty-®rst century approaches, water and water supply systems
are increasingly likely to be both the objectives of military action and the
instruments of war as human populations grow, as improving standards of
living increase the demand for fresh water, and as global climatic changes
make water supply and demand more problematic and uncertain (Gleick
1993; 1998). Where water is scarce, competition for limited supplies can
lead nations to see access to water as a matter of national security. His-
tory is replete with examples of competition and disputes over shared
fresh water resources: water resources have historically been both the
objectives of inter-state con¯ict and the instruments of war.

Many rivers, lakes, and groundwater aquifers are shared by two or
more nations. This geographical fact has led to the geopolitical reality of
disputes over shared waters, including the Nile, Jordan, and Euphrates
Rivers in the Middle East, the Indus, Ganges, and Brahmaputra in
southern Asia, and the Colorado, Rio Grande, and ParanaÂ in the Amer-
icas. Water and water supply systems have been the roots and instru-
ments of war. Access to shared water supplies has been cut off for politi-
cal and military reasons. Sources of water supply have been among the
goals of military expansionism. And inequities in water use have been the
source of regional and international frictions and tensions. These con¯icts
will continue ± and in some places grow more intense ± as growing pop-
ulations demand more water for agricultural, industrial, and economic
development (Gleick 1993).

Inter-state con¯icts are caused by many factors, including religious
animosities, ideological disputes, arguments over borders, and economic
competition. Although resource and environmental factors are playing an
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increasing role in such disputes, it is dif®cult to disentangle the many
intertwined causes of con¯ict. Identifying potential trouble areas does
little good if there are no tools for mitigating the problem. International
law for resolving water-related disputes must play an important role.

While various regional and international legal mechanisms, such as
speci®c treaties and the new Convention on Non-Navigational Use of
Shared International Watercourses (UN 1997), exist for reducing water-
related tensions, these mechanisms have never received the international
support or attention necessary to resolve many con¯icts over water. In-
deed, there is growing evidence that existing international water law may
be unable to handle the strains of ongoing and future problems. In addi-
tion to improving international law in this area, efforts by the United
Nations, international aid agencies, and local communities to ensure
access to clean drinking water and adequate sanitation can reduce the
competition for limited water supplies and the economic and social
impacts of widespread waterborne diseases. In regions with shared water
supplies, third-party participation in resolving water disputes, either
through UN agencies or regional commissions, can also effectively end
con¯icts.

Not all water resources disputes will lead to violent con¯ict; indeed,
most lead to negotiations, discussions, and non-violent resolutions. But in
certain regions of the world water is a scarce resource that has become
increasingly important for economic and agricultural development. In
these regions, water is evolving into an issue of ``high politics,'' and the
probability of water-related con¯ict is increasing. Policy-makers and the
military should be alert to the likelihood of con¯icts over water resources,
and to the possible changes in both international water law and regional
water treaties that could minimize the risk of such con¯icts.

Meeting basic needs for water

A distinction must be made between basic human and environmental
``needs'' for water and the much larger set of ``wants'' for water to pro-
vide additional goods and services. The overall demand for water
includes a combination of basic ``needs'' and this larger set of ``wants.''
``Need'' for water exists independently of economic or political status
and, in principle, it cannot be manipulated. More generally, ``demand''
typically refers to the economic and political demand that is expressed
in terms of human desire, purchasing power, and degree of political
empowerment and claims.

The goal of providing for basic human needs was of®cially recognized
as early as the 1977 Mar del Plata Conference and continues to be an
important unmet concern (UN 1978; 1992; ICWE 1992). The basic
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water requirement (BWR) described below and in Table 11.2 was
designed to address the ``need'' part of this problem. Minimum needs
have long been recognized by policy-makers in the form of the ``lifeline
tariff'' being advocated in parts of the United States, some countries in
Europe and Southern Africa, and elsewhere.

Recent efforts to integrate environmental issues and concerns with
sustainable economic and social development have returned to the con-
cept of meeting basic human needs ®rst proposed nearly two decades ago.
One of the most fundamental of those needs is access to clean water.
Efforts to identify basic human needs for water have been made by UN
agencies and international organizations in the past. More recently, a
comprehensive de®nition of the BWR for domestic activities was put
forth by the author (Gleick 1996). This de®nition recommends that 50
litres per person per day be provided to meet basic domestic water needs
for drinking, sanitation, bathing, and food preparation. As part of this
recommendation, international organizations, national and local govern-
ments, and water providers must play the leading role in meeting basic
needs and should guarantee access to the BWR independently of an
individual's economic, social, or political status.

Hundreds of millions of people, especially in developing countries,
currently lack access to this BWR. Furthermore, rapid population growth
and inadequate efforts to improve access to water ensure that this prob-
lem will grow worse before it grows better. A ®rst step towards sustain-
able water use would be to guarantee all humans the water needed to
satisfy their basic needs.

The broader level of demand for water ± ``wants'' ± can be changed
and even reduced without necessarily diminishing the overall utility for
the individual user of water. If users reduce their water demands, for in-
stance through increased price or improved technology, well-being may
nevertheless remain the same. The potential to increase ef®ciency ± to

Table 11.2 Water requirements for basic human needs

Purpose1
Basic water requirement
(litres per person per day)

Drinking water2 5
Sanitation services 20
Bathing 15
Food preparation 10

Source: Gleick 1996
1 Excluding water required to grow food.
2 This is a true minimum to sustain life in moderate climatic conditions and

average activity levels.
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reduce the volume of water used per unit of output ± is quite signi®cant
in most productive uses of water, notably irrigated agriculture and indus-
try. If the ``freed'' water can be used bene®cially by others, this implies
improved opportunities and increased utility for society at large.

Market and non-market solutions

The problems described above are very complicated, involving many dif-
ferent actors and driving forces. The solutions to those problems will,
therefore, also be very complicated, and different approaches will apply
to different actors and driving forces in myriad ways.

One of the principles to come out of each of the major water meetings,
including the Mar del Plata and Dublin Conferences, is that effective
water resource management requires treating water as an economic good.
The Dublin statement, for example, says ``water has an economic value in
all its competing uses and should be recognized as an economic good.''

Despite the call for water to be recognized as an economic good, there
is little agreement about what this means or how the principle should be
applied. At the most basic level, water should not be considered a free
good ± it should have a price, people should pay for it, and the price
should re¯ect its true value, including environmental values. There are
many examples worldwide where water has no price or is not paid for,
and this leads to misuse of the resource. Ironically, there are also many
examples where people in the developing world already pay far more for
poor-quality water provided by vendors or private sellers than they
would pay if they were supplied by more conventional municipal systems.

The largest single consumer of water is the agricultural sector, and
water for agriculture is often heavily subsidized or even free. There are
good reasons for this, including the desire of countries to maintain levels
of rural employment and provide access to local markets for food, and for
other social reasons. But too often, subsidies for agricultural water lead
to inef®cient and wasteful use of water, groundwater overdraft and con-
tamination, and ecological destruction. Examples of the adverse impacts
of cheap agricultural water can be seen in the devastation in the Aral Sea,
the Colorado River delta in Mexico, the Nile Delta, and elsewhere.
Groundwater overdraft is occurring in the Middle East, north China,
India, and parts of the western United States ± in large part because of
market failures in properly pricing water.

The prevailing notion that provision of water should be free or sub-
sidized and that water can be used without concern about the growing
need and demand for water in other sectors is no longer acceptable. As
long as precipitation, stream¯ow, or groundwater are plentiful in relation
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to overall demand, there is little reason to focus on complex allocation
schemes or innovative market mechanisms for water management. Under
such circumstances, the infrastructure needed to provide water might be
comparatively simple and the necessary expenditure modest. When water
is scarce, however, the social and environmental costs of greater and
greater levels of water development rise. More and more of the world
faces just such development constraints. When the ratio of use to overall
availability increases, careful and rational water management, planning,
and allocation become crucial.

Today, the construction of new water infrastructure requires increas-
ingly expensive investment to produce an additional unit of water supply.
This is partly due to the fact that the ratio of use to availability is high in
most regions of the world and because most of the economically and
environmentally appropriate sites for dams and storage facilities have
already been developed (as have many uneconomic or environmentally
inappropriate sites). Over time, therefore, distance from new water
sources to users increases or the water requires increasingly expensive
treatment.

More and more of the water used in the world, including water for food
production, is provided through some kind of physical and institutional
infrastructure that must be developed and reimbursed. Charges for that
water need not be the same for every user ± indeed, there is a long his-
tory of political support for various water-related subsidies, including
cross-subsidies between various users and across different sectors ± but
the lesson of past developments is that some price must be paid and it is
better if users pay the true costs.

There is thus a need to de®ne better the different kinds of value (eco-
nomic, health, social, etc.) that water use generates and to identify the
various kinds of cost associated with water development, distribution,
use, and treatment, including direct costs, opportunity costs, and hard-to-
quantify environmental costs.

The failure of market forces in meeting water needs

As hinted above, markets for water are often limited and always incom-
plete. This raises the basic question: where is economics not enough? The
application of economic principles alone fails in the areas of protecting
ecosystems and environmental goods and services, in providing for basic
human needs for water, and in resolving international disputes over
shared water resources. Each of these problems also requires some form
of government intervention, such as local or regional protections or
policies.

But other questions also arise related to basic water needs and the role
of markets. To what extent does a state have an obligation to provide its

216 GLEICK



citizens with a basic water requirement? Is this obligation independent of
ability to pay or other economic constraints? Should the international
legal community consider the right to a certain level of fresh water to be a
basic human right? How can the ``environment'' participate in water
markets? What are appropriate subsidies, if any? For meeting basic
human rights, international declarations made at Mar del Plata and the
Earth Summit also suggest that states have the obligation to develop in
such a way as to ensure that their use of fresh water is sustainable and
adequate to meet the basic needs of its people, independent of ability to
pay (Gleick 1996).

Water suf®cient to meet basic needs should thus be an obligation of
governments, water management institutions, or local communities.
While in some regions governmental intervention may be necessary to
provide for basic water needs, many areas will be able to use traditional
water providers, municipal systems, or private purveyors within the con-
text of market approaches. In some cases, however, governments or
water providers may be unable to provide this amount of water using
economic markets, because of rapid population growth or migration, the
economic cost of water supply infrastructure in regions where capital is
scarce, inadequate human resources and training, or even simple political
incompetence. In such cases, the failure to provide this basic need must
be considered a major human tragedy, and non-market intervention will be
necessary. In particular, this means community or government direct action.

Institutional issues: Regional versus global governance

Water resources must now be recognized as a major determining factor
for socio-economic development (UNCNR 1996). When human demands
for water were low and when hydrological cycle behaviour and the cli-
mate were thought to be fairly predictable, water was one of the last
things to be considered in the development decision-making process, if it
was considered at all. Hydrologists and water managers tended to con-
centrate on gathering scienti®c knowledge about the hydrological cycle,
paying little attention to socio-economic and environmental aspects or
values, to the point that most development activities simply assumed that
there would always be water available for growing needs.

Today, due to the increasing pressures on water resources and the
recognized variability of the hydrological cycle and the climate, the posi-
tion of water in the decision-making process has risen. Now, water must
be considered in the context of development and security objectives,
including the day-to-day management of water allocation for socio-
economic activities and the preservation of natural ecosystems. It is now
imperative that decision-makers in all sectors, and particularly those re-
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sponsible for planning, make development decisions with explicit atten-
tion to water resources (Lundkvist and Gleick 1997).

Apart from increased concern within the policy domain, in¯uential
segments of society are showing a new interest in resource and environ-
mental issues. Private and commercial sector interest in water affairs is
growing. Environmental interests play an important role and community
groups are increasingly seeking a say in water resource decisions (Gomez
and Wong 1997). The new mix of partners concerned about water man-
agement and the new consensus about the myriad roles of water in de-
velopment and for security represent an opportunity to address water
problems in a more ¯exible and realistic manner.

Conclusions: Steps toward more sustainable water
management and use

Identify and meet basic human and ecosystem water needs

Among the concepts raised nearly 20 years ago during the 1977 Mar del
Plata Conference was that of meeting ``basic needs.'' The 1992 Dublin
Conference statement reiterated that principle, which was then strongly
reaf®rmed during the 1992 UNCED in Rio de Janeiro. International
organizations, national and local governments, and water providers
should adopt a BWR standard to meet basic needs, and guarantee access
to it. Unless this basic resource need is met, large-scale human misery and
suffering will continue and grow in the future, contributing to the risk of
social and military con¯ict. Priority should be given to the unserved and
underserved poor, who are at greatest risk. While these needs can be met
in a market context, they must also be met where traditional markets fail.

National food policies must acknowledge water limitations

The view that all countries must be responsible for their own food pro-
duction hinders rational solutions to the problem of true food security
and leads to unsustainable use of water. By the late 1990s there were
already many countries with insuf®cient water to grow all their own food
and this situation will only get worse, not better. These countries go to
world markets to meet their needs. The ultimate goal must be a world
that grows suf®cient food to meet the world's needs, somewhere, and the
institutions and mechanisms to deliver that food where it is needed. Thus,
countries without suf®cient water resources realistically and dependably
to produce suf®cient food domestically must be able to meet needs
through alternative reliable avenues. This requires a ¯exible combination
of market and non-market institutions and a shift in the functioning of
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global trade, agricultural markets, and import-export policies. In particu-
lar, mechanisms to help shift poor water-short countries away from
water-intensive agricultural production must be coupled with the devel-
opment of robust trade or aid programmes. Some of the needed changes,
like political guarantees against food embargoes and the development of
adequate transportation and distribution systems, will not be produced
through traditional market mechanisms. Over time, changes in diets and
new forms for food production like ``urban agriculture'' can also play an
important role in boosting global food security.

Water as an economic resource

Growing scarcity and water competition implies that water must be
treated as an economic resource. Liberal provision of heavily subsidized
water services is an invitation to waste and also means a signi®cant drain
on limited public funds and other resources. In order to meet basic human
and environmental needs and stimulate long-term sustainable economic
development, it is imperative that the notion of water as a free good be
changed. The recognition of water as an economic resource, which was
one of the cornerstones of the Dublin and Rio statements, implies that
planners and users recognize the true value of water in all its competing
uses and functions. Responsible and proper use requires, among other
things, that charges and fees re¯ect the various costs for water with rec-
ognition of non-market values. Even modest steps in this direction have
the potential to reduce and eliminate wasteful water use and allocations.

Water planning and decision-making

Water planning and decision-making should ensure representation of all
affected parties and foster direct participation of affected interests. The
principle that water planning and decision-making should involve the
fullest participation by affected parties has been enunciated by interna-
tional organizations and of®cial water conference statements for nearly
20 years, going back to the 1977 Mar del Plata Conference. The goal was
also one of the prime recommendations from the Dublin meeting.

Water development and management should be based on a participatory
approach, involving users, planners and policy-makers at all levels. The partici-
patory approach . . . means that decisions are taken at the lowest appropriate
level, with full public consultation and involvement of users in the planning and
implementation of water projects (ICWE 1992).

Sustainable water planning and use should ensure comprehensive
public representation, open and equitable access to information about the
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resources, and direct participation of affected interests in decisions about
allocating those resources. The success of policies and programmes for
water management, planning, and use now strongly depends on the ex-
tent to which the public becomes actively involved. Ways must also be
found to incorporate and protect the interests of future generations ± a
fundamental criteria of sustainability as de®ned by the United Nations in
Agenda 21.

Part of the idea of participatory decision-making must be the inclusion
of mechanisms and institutions for dispute resolution. There has been
progress on the international front in setting standards and principles for
resolving con¯icts over shared fresh water resources peacefully. In April
1997, the UN General Assembly approved the ®nal Convention on the
Law of the Non-Navigational Uses of International Watercourses ± an
international convention that had been negotiated over the past 30 years
(UN 1997).

Article 7 of the Convention obliges states to take all appropriate mea-
sures to prevent harm to other states from their use of water. Article 8
obliges watercourse states to cooperate on the basis of equality, integrity,
mutual bene®t, and good faith in order to use and protect shared water-
courses optimally. Article 33 offers provisions for guiding peaceful set-
tlement of disputes by negotiation, mediation, arbitration, or appeal to
the International Court of Justice. At the same time there are acknowl-
edged limits to the ability of these standards to help settle disputes, and
attention must continue to be focused here.

Management of the earth's water and other natural resources has in-
creasingly been recognized by senior international policy-makers as in-
extricably linked with community prosperity and social and political
stability. A wide range of both market and non-market solutions exist for
many problems of misallocated or misused water, but insuf®cient atten-
tion has been paid to the proper application of these solutions. In the
past, inadequate attention to the role of markets has caused signi®cant
misallocations and misuses of water. At the same time, application of
market approaches in situations where non-economic values are high or
where certain types of water needs or uses cannot be quanti®ed also fails
to resolve problems, and may often create more. These issues deserve
more attention as the world moves into the twenty-®rst century.
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Market forces and food security:
The case of developing Asia

Angelina Briones and Charmaine Ramos

The world today has the capacity to produce more food than it can con-
sume. However, millions of poor the world over are still unable to par-
take of this abundance of food supply, an irony most pronounced among
low-income countries. The 1996 Rome Declaration states that food secu-
rity exists only when all people, at all times, have physical and economic
access to suf®cient safe and nutritious food to meet their dietary needs
and food preferences for an active and healthy life. This underscores the
problem of food security today as primarily one of access and not only of
availability.

Meanwhile, market forces are being unleashed throughout the world in
sectors and ways that have a direct bearing on the food security problem
as it poses itself today. These forces are manifested in two ways. First,
trade barriers have gone down in agricultural commodities, including
foodstuffs. The rati®cation of the General Agreement on Tariffs and
Trade ± Uruguay Round (GATT-UR) in 132 countries and the entry of
the same into the World Trade Organization (WTO) signals an important
epoch in global agricultural trade. In consonance with this development,
several countries, especially in the Asian region, have moved away from
policies aimed at achieving self-suf®ciency in staple production; prefer-
ring instead to produce only part of their domestic needs while relying on
imports for the balance. The 1996 World Food Summit also supports the
view that food security can increasingly be met through imports and inter-
national trade in food. The FAO (1996b) has rede®ned food self-reliance
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to mean ``reliance on trade to meet food needs'' where it once meant
supplementing domestically produced food with trade.

To be sure, world trade could indeed facilitate availability and access to
food, with its potential to widen the food supply pool and drive food
prices down. However, subjecting national food systems to the globali-
zation process also poses new challenges and dilemmas to shaping food
security policies at the national and international levels. One of these
is the problems associated with the possible displacement of millions of
smallholder food producers who comprise the bulk of the population in
developing countries.

Second, the nature of state intervention in local food and agricultural
markets is being reshaped from a regime of direct market participation
through price controls and production procurement to one of crisis man-
agement and buffer stocking. In an effort to meet the con¯icting goals of
promoting cheap food and raw material prices and protecting national
food systems, many developing countries used to employ market restric-
tions through quantitative quotas, price controls, the procurement opera-
tions of national marketing agencies, and export taxes and other levies.
With the promulgation of structural adjustment policies in the 1980s,
many of these measures were scrapped in favour of more market-friendly
measures.

This chapter focuses on the ®rst of these forces and delves into food
and markets in developing Asia. Developing Asia has been at the centre
of the global stage, ®rst with its rise as an economic power in the 1980s
and 1990s, and subsequently the current episode of ®nancial crisis
weakening many of its economies. This region offers an interesting
showcase of how market forces have an impact on welfare objectives
relevant to food security.

Against this backdrop, this chapter discusses the nature of the global
food problem and how market forces in¯uence it, and then zeroes in on
developing Asia to assess considerations and constraints that these forces
cannot address by themselves. The ®rst section presents an overview of
global food supply and distribution, and tackles the issue of food insecu-
rity in developing countries. Section two examines market forces and in-
ternational regimes as they affect food security in developing Asia. Sec-
tion three deals with the domestic dimensions involving institutional and
resource-related constraints that shape food security problems in devel-
oping Asia. In the concluding section, the chapter suggests a variety of
policy options to cope with food insecurity in developing countries.

224 BRIONES AND RAMOS



Understanding the food security problem: Global empirical
dimensions

This chapter begins by looking at two sets of trends to ascertain the nature
of global food scarcity. The ®rst concerns food production and how it has
kept pace with population growth. The second involves the movement of
real food prices which indicates how global supply is keeping pace with
demand. The chapter then veri®es how these food availability indicators
compare with some food consumption statistics.

World trends in food production and demand

Grain production outpaced population changes in the 1970s ± a trend that
heightened in the 1980s but appears to have reversed in the ®rst ®ve
years of the 1990s (see Table 12.1). Throughout the 1970s, change in
production was greater than change in population in practically all parts
of the world except South America and Africa. The African situation
improved in the 1980s ± as with the rest of the world except South
America. The dramatic increases in South American cereal-sector pro-
ductivity only bore fruit in the 1990s, when it was the only region in
the world where change in production outpaced change in population.
According to the FAO (1996a), a considerable increase in plant produc-
tion between 1970 and 1990 was due to increased productivity and
improved yields and, to a lesser extent, an increase in cultivated area.
The slowing of grain production in the 1990s, on the other hand, can be
attributed to the exhaustion of land frontiers, such that further increases
in production are bound to be technology-driven.

The role of productivity in boosting production between 1970 and 1990
is mirrored by the trends in average annual percentage change in pro-
ductivity (see Table 12.2). Between 1971 and 1990, productivity growth
was rising for all the economic groups and continental groups except
Europe and Africa. The ®rst half of the 1990s, in contrast, is charac-
terized by slowing down in annual productivity increases, except in South
America.

Despite this apparent slowing in cereal production, food production
and food production per capita indices continue to be on a general up-
swing for most of the developing world (see Figure 12.1). The important
exception is Africa, where, given the primacy of roots and tubers in the
people's diet, production statistics pertaining to cereals may not be as
important as the per capita food production index. Food production and
per capita food production indices in North America and Europe in 1995
fell, compared to their position in 1985, to points approximating their
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Table 12.1 Average annual percentage change in production and population; 1971±1995

Average annual % change in production Average annual % change in population
1971±1980 1981±1990 1991±1995 1971±1980 1981±1990 1991±1995

North America 4.43 4.52 ÿ0.19 0.97 1.01 1.02
South America 1.95 1.23 6.15 2.31 1.99 1.63
Europe 3.66 1.26 ÿ0.67 0.52 0.33 0.25
Africa 2.22 3.11 2.43 2.71 2.84 2.71
Oceania 6.39 9.02 10.27 1.62 1.54 1.39
Asia 2.81 3.34 1.36 2.10 1.89 1.98
World 2.76 2.44 ÿ0.45 1.85 1.74 1.49
developed 2.89 2.03 ÿ3.05 0.83 0.70 0.51
developing 2.74 3.12 1.76 2.25 2.08 1.79

Source: FAO 1997



1975 positions. The decline for developed countries, however, bears
minimal impact to their populations in as much as their supplies still
increasingly exceed their energy requirements. In North America, for
instance, food supply exceeds energy requirements by almost 50 per cent
(FAO 1996a). Per capita indices follow the direction of food production

Table 12.2 Average annual percentage change in productivity; 1971±1995

1971±1980 1981±1990 1991±1995
% % %

North America 2.01 3.82 1.21
South America 1.12 1.70 5.60
Europe 3.74 1.85 0.33
Africa 2.46 0.61 ÿ0.17
Oceania 2.06 8.43 4.83
Asia 2.39 3.12 1.70
World 2.10 2.52 0.01
developed 1.83 2.81 ÿ1.47
developing 2.38 2.62 1.51

Source: FAO 1997
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Figure 12.1. Food production and food production per capita indices, 1965±1995
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indices when countries are grouped according to their economic classi®-
cation. However, continental grouping points to dramatic increases
happening only in Asia and, to a lesser extent, South America.

Price movements

Trends and projections based on World Bank data suggest that the real
price of food relative to industrial commodities has been on a downward
trend throughout this century, declining by about 0.5 per cent every year.
This implies that the global capacity to supply food has grown slightly
more rapidly than global demand. The latest projections by the World
Bank point to the continuation of this broadly balanced growth, with real
prices in 2005 lower than those prevailing in the ®rst half of the 1990s
(Anderson et al. 1996).

However, there has been a spate of nominal increases in cereal prices
in the 1990s. As with the slowing of cereal production, this has not gone
unnoticed. The optimistic picture painted by the trends in production,
population growth, and real prices prior to the 1990s is offset by the
Malthusian warnings of Brown (1995), who projects that given expected
declines in land and water availability for grain production in China,
China would need more than 200 million tonnes of grain imports by
the year 2030, a volume roughly equalling the current volume of global
international trade in grain.

Three studies done independently by the World Bank, the FAO, and
the International Food Policy Research Institute (IFPRI) ± all taking into
consideration concerns about land degradation, the conversion of agri-
cultural land to industrial uses, and the limits to the expansion of irriga-
tion ± are far less pessimistic in their expectations of the capacity of pro-
ducers, consumers, and policy-makers to respond appropriately to
resource and environmental challenges (see Table 12.3). Small changes in
grain self-suf®ciency are projected, and the studies suggest that devel-
oping countries, including China, as a group would be importing only
around 190 million tonnes from advanced industrial economies in 2010,
doubling the volume of the early 1990s (Anderson et al. 1996).

The question of access

In view of these ®gures, the availability of food does not seem to pose any
serious problem. As Table 12.4 illustrates, the proportion of the popu-
lation who are food-de®cient has been declining in all developing
regions except inter-tropical Africa. However, has the availability of food
ensured food security at the national and household levels?
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Table 12.3 Grain self-suf®ciency, various regions: Actual 1989±1991 and projected
2010

Actual Projected Projected Projected
1989±1991 2010, WB 2010, IFPRI 2010, FAO
% % % %

Advanced economies 128 136 124 128
Eastern Europe and

former Soviet Union 88 105 102 102
All developing

economies 91 86 88 89
East Asia 94 91 94 95
South Asia 100 90 97 97
Latin America 87 84 92 86
Sub-Saharan Africa 86 86 73 85
Middle East and North

Africa 67 57 64 62

Source: World Bank from Mitchell and Ingco (1995), FAO from Alexandratos
(1995), and IFPRI from Agcaoili and Rosegrant (1995) cited in Anderson et al.
(1996).

Table 12.4 Estimates of food-energy de®ciency in developing regions

Region Period

% of food-energy-
de®cient persons
in population

Number of food-
energy-de®cient
persons (millions)

Inter-tropical Africa 1969±1971 38 103
1979±1981 41 148
1990±1992 43 215

Near East and 1969±1971 27 48
North Africa 1979±1981 12 27

1990±1992 12 37

East Asia and 1969±1971 41 476
South-East Asia 1979±1981 27 379

1990±1992 16 269

South Asia 1969±1971 33 238
1979±1981 34 303
1990±1992 22 255

Latin America and 1969±1971 19 53
Caribbean 1979±1981 14 48

1990±1992 15 64

Source: FAO Sixth World Food Survey (1996) cited in FAO (1996a)
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In reality, food availability has not been translated into food security.
The absolute number of the hungry rose by as much as 17 per cent be-
tween 1980 and 1992. The trend is likely to continue. In 1992, 841 million
people were deemed food-energy de®cient ± a ®gure comprising 20 per
cent of the developing countries' population. The situation is most dire in
the least developed countries where, despite an increase in global avail-
ability, per capita fat supply has risen only minimally, dietary energy
supply has stagnated, and per capita protein supply has even declined.

What implications can be gleaned from these empirical trends? The
®rst is that supply often has little to do with access. Food security con-
tinues to be a developmental problem and poverty remains the single
most important obstacle to ensuring it at the national and household
levels. The relative improvement in the performance of developing Asia
compared to developing Africa in both production and, more importantly,
consumption-side statistics points to the close relationship between eco-
nomic development and the alleviation of hunger.

While supply cannot guarantee food security, the reverse is true
enough. Food security cannot be attained without ample food supply. In
view of continuing population growth, growing land scarcity, and mount-
ing dif®culties in achieving sustainable increases in food-crop yields,
technological innovation remains a cornerstone in realizing long-run
stability in food supply. For developing countries, the role of public
investment in research and development can thus not be understated,
as with the importance of institutions, infrastructure, and development
of human resources in facilitating farmers' access to new technologies.

Finally, an increased involvement in international food trade is bound
to be an important feature of the policy environment towards attaining
food security goals. In a globalized food system, the ®scal capacity of
nations to ®nance their food imports becomes a central issue. In devel-
oping countries where food producers are among the most food-insecure
sectors, exposing their food markets to the vagaries of international trade
poses new opportunities and challenges regarding their access to food.

Food and market forces ± international regimes and national
policies

The preceding section has demonstrated how the question of access is the
central issue in food security. How, then, do market forces affect this
problem? Food markets in developing countries have been traditionally
protected. As the settlement of the GATT Uruguay Round (GATT-UR)
has lifted the mercantilist overlay over the agricultural sector, however,
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international market forces have begun to factor in the dynamics of food
security in developing countries. This section is designed to elucidate the
nature of agricultural liberalization followed by the GATT-UR agree-
ment and trace impacts on objectives of food security in developing
countries.

Trends in global food trade balances

Trends in global food trade balances point to the increased dependence
of developing countries on food imports (see Table 12.5). Even though
current levels of imports represent a minimal proportion of total con-
sumption, the degree of dependence of developing countries on the in-
ternational market, especially for grains, is expected to deepen. Rising
income, especially in developing Asia, is expected to spur demand for
both food and feed grains that may not necessarily be met by local pro-
duction. The World Bank estimates that the developing countries' share
in world food grains imports will reach 70 per cent by the year 2000.

Trends also suggest the dominant role of the developed world, despite
falling rates of productivity and production, as a net food supplier ± a role
that is not likely to be relinquished in the near future. The World Bank
envisages that the developing countries' share in world cereals exports
will increase from 12.7 per cent in 1987 to only 14.4 per cent by 2000.
Both the FAO and the World Bank posit that Argentina and Thailand
are likely to remain the only signi®cant third world suppliers of cereals.
OECD countries, in contrast, are projected to increase their exports
owing to their ecological, technological, and structural capacity (Brown
and Goldin 1992).

The dependence of the developing world on developed countries for
their food needs is not solely a result of natural comparative advantage

Table 12.5 Net trade balance in food (tonnes), 1965±1995

1965 1975 1985 1995

Developed (8,091,100) 15,294,000 40,766,000 106,323,800
Developing

economies 13,142,870 (11,555,660) (42,023,000) (92,239,200)
Africa 3,272,740 (6,080,880) (28,419,500) (29,764,760)
Asia (14,103,880) (24,851,630) (43,482,990) (84,002,210)

Note: A negative trade balance points to net imports; positive points to net
exports.
Source: FAO 1997
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shaped by factor endowment. Developed countries enjoy a structural ad-
vantage in food production through extensive agricultural price-support
systems that not only encourage intensive farming methods, but also
provide price support for virtually unlimited output, thus generating un-
precedented surplus production. Prior to the rati®cation of GATT-UR,
the United States and the European Union spent more than US$20
billion per annum on agricultural subsidies (Watkins and Windfuhr
1994). It is through these price-support systems that developed countries
have been able to shape their dominance in food and feed grains trade to
this day. The United States controls over three-quarters of the world
market for corn. It also produces over 80 per cent of corn substitutes,
such as soy and sorghum. Around one-third of US agricultural land is said
to be used to produce for export markets. In an average year, exports
account for 25 per cent of corn production, 40 per cent of wheat produc-
tion, and 30 per cent of soy production. The European Union is the
second major player in the basic food grains trade. The United States
and the European Union together account for almost 50 per cent of world
market shares for wheat.

The GATT-UR agreement and agricultural trade liberalization

The signing of the GATT-UR in 1994 represented an important epoch
for many developing countries, which have long protected their food
sector from the vagaries of international trade. The GATT-UR marks a
watershed, in that agricultural trade has hitherto escaped previous GATT
rounds. More importantly, the GATT-UR was launched in 1986 just as
the world was reeling from the slump in agricultural prices caused by
unprecedented levels of surplus production in the face of depressed world
demand. The agricultural subsidy systems in developed countries were
partly responsible for the surplus production. It was envisaged that mar-
ket liberalization under GATT would remove market distortions caused
by such price-support systems (see Table 12.6). The market-oriented
approach to agricultural policy reform, which was embodied in the
GATT-UR agreement, was expected not only to police international
trade disputes, but also to bring international agricultural production
back in line with demand.

The GATT-UR agreement is not likely to resolve market distortions,
however. Moreover, food insecurity in developing countries is not likely
to be alleviated either. The mandated 20 per cent reduction in the
domestic support level would actually contribute to distorting global
agricultural and food markets by legally permitting heavy subsidization
in the developed world. Such a reduction has already been made up for
by technological edge and concomitant productivity gains. And it would
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also allow too much ¯exibility in production baselines and the conver-
sion of price support into GATT-exempt direct payments (Watkins and
Windfuhr 1994). For instance, under the ``Green Box'' provisions of the
agreement, direct income subsidies to farmers have been exempt from
reductions on the ground that such payments are ``decoupled'' from pro-
duction and thus not ``trade-distorting.'' In reality, however, direct pay-
ments to European and US farmers are anything but decoupled from
production because the pro®tability of the agricultural sector by and large
hinges upon these transfers. De®ciency payments make up between
one-®fth and one-third of US farm incomes (Bello 1997). The OECD
estimates that each US farmer received an average transfer amounting to
US$29,000 in 1995. The total subsidy given to EU farmers, US$97 billion,
is equivalent to half the value of their production. The overall impact of

Table 12.6 Key features of the GATT-UR

Domestic support
reduction

. Reduction of trade-distorting subsidies equal
to 20 per cent of aggregate measure of support
(AMS), using 1986±1988 as the reference period. Remarks: provision does not apply where AMS does
not exceed 5 per cent of the total value of agricultural
production for developed countries and 10 per cent
for developing countries

Export subsidies
reduction

. For developed countries, reduction of export subsidies
by 21 per cent for each product from its 1986±1990
average. For developed countries, reduction of budgetary
expenditure on export subsidies by 36 per cent over
six years. For developing countries, reduction by two-thirds of
the above ®gures over 10 years. Remarks: food aid and unsubsidized exports
exempted

Improved market
access

. For developed countries, tarif®cation of all import
restrictions and reduction by 36 per cent. For developing countries, reduction for each tariff line
by at least 15 per cent over six years, increasing to 24
per cent over 10 years. For developing countries, introduction of minimum
access requirements beginning at 3 per cent of
domestic consumption and rising to 5 per cent by the
end of the agreement. Remarks: under certain conditions, developing
countries exempt from tarif®cation commitment where
primary staples are concerned

Source: Watkins and Windfuhr (1994)
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subsidization by the United States and the European Union is that com-
modities are exported at prices which bear no relation to the real costs of
production. Since the United States and the European Union are major
grain producers and exporters, this has serious consequences for devel-
oping countries, now required by the GATT-UR to eliminate trade
restrictions in agriculture and foodstuffs. Prices at which export activity
takes place are the residual outcomes of Northern farm policies. Inter-
national prices, as a consequence, are depressed relative to domestically
produced grain in most developing countries, where farmers, in contrast,
are subject to negative producer subsidies (Bello 1997).

Threats to food security arise from the potential livelihood losses of
smallholder farm producers in developing countries, who must directly
compete with subsidized food imports from developed countries. The
mechanized and subsidized food systems of the North obviously bear
little semblance to the predominantly smallholder production of the
South. For the latter to be able to compete in the global arena, big strides
will have to be made by developing countries in terms of technological
breakthroughs in increasing and sustaining productivity, human resource
development, and agricultural infrastructural support. The dislocation,
meanwhile, has serious implications for the poverty-reduction efforts of
low-income countries, where agricultural production accounts for some
two-thirds of employment. This argument is usually assumed away in
cases where the poor are net buyers of food. Increased national food
supplies through relatively cheaper food imports could render net eco-
nomic welfare gains. However, these gains are justi®able only if the wel-
fare losses of smallholder producers are properly compensated. It is in
this context that compensating mechanisms as a social safety-net emerge
as an important policy concern.

Food security also becomes problematic because of an unsustainable
dependence on food imports. As developing countries rely more on
the international food market, their capacity to ®nance imports serves
as a critical factor in ensuring food supply for their populations. Given
that most developing countries suffer acute balance-of-payments de®cits,
increased food imports will considerably strain their foreign payment
positions, eventually undermining macroeconomic standing. The trade-
off between food security objectives and economic growth underscores
the contemporary dilemma of developing countries. As a matter of fact,
improved food security in developing Asia is related more to its ability to
procure from the international market when compared with sub-Saharan
Africa.

It should also be noted that the impact of subsidization in the US and
EU farm sectors is measured in terms of not only the foreign exchange
losses and ®scal burden of food imports but also erosion of traditional
dietary patterns in importing nations. In sub-Saharan Africa, for example,
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imports of wheat and rice have been increasing by over 8 per cent per
year, while production of local food staples such as cassava, sorghum, and
millet has rapidly declined (Watkins and Windfuhr 1994). Gradual re-
placement of indigenous food groups by imported grain could severely
undermine both nutritional balance and the cultural matrix embedded in
traditional dietary patterns.

Beyond GATT and trade liberalization: The domestic front

It would nevertheless be wrong to overstate the role of Northern agri-
cultural policies, and how the GATT-UR hinders food security in devel-
oping countries by institutionalizing such policies. Dilemmas of food in-
security in developing countries cannot be ascribed solely to exogenous
variables such as GATT, agricultural liberalization, and subsidy in the
North. Developing countries are equally to be blamed. Their urban-biased
interventionist policies aimed at providing cheap food to underpin in-
dustrialization have marginalized the agriculture and food sectors. Poli-
cies associated with import-substituting industrialization (ISI) strategies,
such as agricultural export taxation, the protection of manufactured
goods, overvaluation of currencies, and skewed allocation of resources in
favour of the urban, modern sector, are all seen to discriminate against
the agricultural sector. Market reforms, such as those advocated by and
enforced through the GATT-UR, could be conducive to correcting do-
mestic distortions embodied in the ISI strategies and to enhancing food
security objectives as long as they allow for the increased viability of the
agricultural sector.

Freer ¯ow of food imports could enhance national food security by
assuring adequate supplies of food at cheaper prices. Freer trade could
also help cope with food insecurity by facilitating faster agricultural
growth and economic development. But food imports and freer trade, by
and in themselves, cannot guarantee individual food security. Nor can
food self-suf®ciency be assured through freer market mechanism.

The Philippines' experience offers a classic example in this regard. The
Philippines used to be self-suf®cient in rice, but now as a result of agri-
cultural liberalization has become a food-de®cient developing country.
Like some of its South-East Asian neighbours, the Philippines had to
compromise food security by complying with the GATT-UR agreement
as well as becoming a member of the World Trade Organization.

Food and markets in the Philippines

In 1994, the Philippine government concurred with the GATT-UR treaty
and set the stage for liberalizing the importation of a wide range of agri-
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cultural commodities, including foodstuffs. The expected in¯ux of food
imports to follow its rati®cation triggered a national debate on the future
of food security. Furthermore, rati®cation came at a time of very weak
performance in the agricultural sector. In the 1960s and 1970s, the Phil-
ippines' agricultural sector registered the highest growth rate among the
developing Asian countries. In the 1980s and early 1990s, however, it
recorded the worst performance. Trends in growth rates of rice, corn,
sugar-cane, and coconut, the four most important crops of the Philip-
pines, are telling. While sugar-cane enjoyed a surge in the late 1980s due
to conducive world prices, the rest went through a growth slump from the
1980s onwards. In the same period, the poultry and livestock and, to
some extent, the ®shery sectors became the major sources of growth in
the beleaguered agricultural sector.

Other trends paint a dismal picture in terms of the sector's ability to
supply the needs of a burgeoning population. Trends suggest that the
agricultural frontier might already have reached the point of diminishing
return as the expansion of arable land and permanent crop acreage stag-
nated in the 1980s. Much of the stagnation in the 1990s re¯ects uncer-
tainty in property rights due to the unsuccessful implementation of
agrarian reform and the resultant conversion of farm lands into non-
agricultural uses (Lim 1996). Although productivity in major crops has
generally been on the upswing since the 1970s, there have been worri-
some movements since the 1980s. Rice yield growth was fastest in the
1970s as a result of the introduction of the Green Revolution. But it has
been relatively stagnant since the mid-1980s, although the levels are cur-
rently still in pace with yield levels in most Asian countries except China
and Indonesia. Corn yields, on the other hand, grew fastest in the 1980s
with the introduction of high-yielding yellow feed-corn varieties, but were
still among the lowest in Asia. Meanwhile, coconut yields have not
recovered their levels of the late 1970s and have largely deteriorated
since then.

These trends, along with declining agricultural relative prices, have led
to the drop in agricultural output and its relative importance in national
output. However, the sector continues to be the single most important
source of livelihood for a large portion of the national population.

The liberalization of the agricultural sector through the GATT-UR has
posed a paradoxical outlook to the farm sector in the Philippines. On the
one hand, it could ease food insecurity by facilitating food imports in the
face of declining production and the bleak prospects for the sector to
catch up with population growth and demand. On the other, given the
proportion of the population dependent on the agricultural sector, espe-
cially in corn and rice, the liberalization could easily deform the structural
foundation of the domestic farm sector, and therefore undermine long-
term prospects for food security (Lim 1996).
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GATT and other liberalization measures

By how much will the GATT-UR measures open the Philippine agricul-
tural sector? The tariff rates committed by the Philippine government are
generally above the tariff levels prior to the rati®cation (see Table 12.6).
Minimum access volumes in rice and corn represent a minimal amount of
consumption and past levels of imports. Much of the threat, however,
stems from how the implementation guidelines allow for increasing these
volumes, without consultations with the producers, whenever there is a
perceived shortage in corn and rice (in other words, when projected price
is more than the border price by a rate equal to the average of the out-
quota and in-quota tariff).1

However, the liberalization of the Philippine agricultural sector must
be appreciated in the context of the economy-wide deregulatory frame-
work, the regional trade agreements that the Philippines has entered into,
and the agricultural modernization programme. In the 1980s, the gov-
ernment embarked on economy-wide and sector-speci®c reforms under
the auspices of the World Bank's structural adjustment programmes,
which were designed to improve economic ef®ciency and increase growth,
while minimizing ¯uctuations in price levels. These reforms were also
meant to correct the inherent bias of trade policies for industry and
against agriculture. They included trade policy reforms to remove quan-
titative restrictions, lower average and limited dispersion of tariffs, elimi-
nate implicit and explicit taxes on traditional exports, and abolish price
controls on food and other essential consumer goods; liberalization of
regulations on foreign investments; ®nancial liberalization including the
decontrol of interest rates and more liberal banking regulations; tax pol-
icy reforms to minimize inef®ciencies and inequities in the tax structure,
improve tax administration, and raise tax revenues; privatization to shift
resources from the government to the private sectors; and currency de-
valuation to reduce the de®cit in the balance of payments (Clarete 1992).

A tariff reform programme (TRP) was introduced in 1981, carrying out
comprehensive tariff reductions in batches of ®ve years. By the turn of the
century, the programme aims to limit clusters to just 3, 10, and 20 per cent,
with the exception of agricultural products whose quantitative restrictions
have been subject to tariffs. The spread is expected to be further limited
to only two categories: 3 and 10 per cent by 2003 and 3 and 5 per cent by
2004. These goals fall well within, if not well in advance of and beyond,
the commitments called for not only by the GATT-UR but also the
ASEAN Free Trade Area (AFTA) and the Asia-Paci®c Economic Co-
operation (APEC). For example, efforts are now under way to get rice
and corn off the exclusion list of the Common Effective Preferential Tariff
(CEPT).

It has been said that the GATT-UR binds the Philippine government's
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liberalization programme within an international framework. But it is
also clear that the TRP is by far even more ambitious than the treaty.

Agricultural modernization

The Medium Term Agricultural Development Plan (MTADP) also pro-
vides impetus to the accelerated deregulation of the agricultural sector.
Part of President Fidel Ramos's ballyhooed Philippines 2000 programme
envisioned propelling the country towards Asian tiger growth rates. The
MTADP aims at achieving two objectives: ®rst, reducing by more than
half the land currently used to cultivate corn and rice; and second, con-
verting freed-up land for diversi®cation to livestock and commercial crops,
sectors being propped up for their potentials in the export market. To
meet the country's food requirements, unprecedented growths in staple
crop yields are being targeted. In corn, for instance, the programme is
targeting tripling productivity rates before the end of the decade. The
philosophy is to concentrate production where it is most ef®cient.

The failure of the government to address long-standing problems in
the rural sector, such as agrarian reform and public investments in infra-
structure and research and development, renders suspect the agricultural
sector's ability to meet the productivity targets set by the programme.
Nowhere is the failure more glaring than in the budgetary allocation the
government sets aside for agriculture.

Public expenditure

Public expenditures in the agricultural sector went through a brief period
of recovery in the late 1980s after bearing the brunt of contractionary
policies in the 1970s. This quickly tapered off in the 1990s, with the share
of expenditure on agriculture standing at a measly 4.5 per cent in 1995. A
large chunk went to natural resources and environmental management,
and rehabilitation of forest and ®shery resources, as well as to rice price
stabilization and the agrarian reform programme. Irrigation, to which
close to 20 per cent of total infrastructure budget was allocated from
1974 to 1984, dropped sharply from the mid-1980s into the 1990s. Only
about 30 to 40 per cent of public expenditure has been allocated for
productivity-enhancing measures. Agricultural research is severely under-
funded, with expenditure representing only 0.3 per cent of gross value
added (GVA) compared to an average of 1 per cent among developing
countries. Moreover, public expenditure continues to be dispropor-
tionately in favour of the rice sector, which accounts for less that 15 per
cent of the agricultural GVA (David 1996).

Public expenditure allocations have not suf®ciently focused on long-
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term productivity-enhancing investments which can reverse the declining
competitive advantage of the sector. Without the government amply
investing in productivity-enhancing measures, the shrivelling of agri-
cultural land utilized for cereal production could only translate to the
increased role of cereal imports. Therefore, even if it is argued that the
GATT-UR does not substantially open the agricultural market, a tariff
reform programme that goes beyond the tariffs inscribed by the treaty
and an agricultural modernization programme that gives priority to cash
crops and livestock production seem to augur for the increased role of
food imports in the future.

Market forces

Much of the debate around market-driven agricultural policy is couched
in terms of arguing whether market forces are good or bad for the sector.
But such a track often leads to emotional diatribes about the sins and
virtues of protectionism versus free markets. Rather than falling into this
ideological trap, this chapter seeks to raise three major concerns that a
developing country like the Philippines has to address in the face of
agricultural trade liberalization.

First, what is the actual market situation, speci®cally in those sectors
where local production stands to compete? There is the possibility that
free market tenets do not actually hold in speci®c global markets, thus
rationalizing the placement of national protective measures until inter-
national distortions are corrected. For instance, a comparison of total
transfer per full-time farmer and per capita income in South Cotabato,
Bukidnon, and Cagayan Valley, major yellow-corn-producing provinces
in the Philippines, shows how subsidies in the North have posed unfair
competition and have grossly distorted the image of a level playing ®eld
in the agricultural world market. Per capita incomes in Cagayan Valley
(US$350), Bukidnon (US$224), and South Cotabato (US$293), major
rice and corn producers in the Philippines, represent less than 1 per cent
of total transfer per full-time farmer in the United States (US$19,000)
and the European Union (US$29,000) in 1994 (OECD 1995 and UNDP
1995, cited in Watkins 1996).

Second, what are the institutional arrangements that underlie the Phil-
ippine agricultural sector's ill performance? This emphasizes that institu-
tional arrangements may be as important, if not more, as free market
forces in determining the ability of the sector to compete in the global
arena. If non-market bottlenecks in the agricultural sector ± like the
agrarian reform problem and the inadequacy of investment into rural
infrastructure such as farm-to-market roads and post-harvest facilities
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and into agricultural research and development that would increase rural
productivity ± are addressed properly, then the prospect of competing
with food imports becomes less fearsome.

For example, the cost of marketing yellow corn in the Philippines is a
major source of the said sector's cost disadvantage. While the marketing-
to-total-cost ratio in Thailand stands at 27 to 32 per cent, the same falls
within the range of 33 to 37 per cent in the Philippines (Setboonsarng and
Rosegrant 1992). The sorry state of transportation infrastructure and
storage facilities is the main culprit behind the high cost of marketing
in the Philippines. The cost of bringing the produce from farm to user is
very high, US$60 per tonne in the Philippines, compared to only US$12
in Thailand. Given that the yellow corn market is geographically seg-
mented, the high cost of distribution makes it cheaper for the country to
import yellow corn from Argentina, Thailand, and the United States than
procure it locally.

Third, what safety nets are in place to alleviate problems and compen-
sate the vulnerable sectors of food producers? This concern puts to the
fore the idea that the distribution of bene®ts and losses is just as crucial as
the projected ef®ciency gains from a policy of liberalization. The Philip-
pines' GATT-related adjustment measures have been heavily criticized
for lack of targeted safety-nets. Half of the 30 billion Philippines pesos
(PhP) went to the infrastructure projects of the Department of Public
Works and Highways. The Department of Agriculture and its af®liated
agencies received less than 27 per cent of the total appropriation.

The more disturbing criticism is how some capital provisions of the
GATT fund were appropriated for glaringly non-GATT adjustments-
related projects. This goes to show that the fund earmarked for safety-
nets was actually just a regular budget item in the General Appropria-
tions Act with the budget title changed. No new appropriations were
actually made expressly for adjustment measures. If the ``questionable''
projects (those projects that government would have implemented
without the rati®cation of GATT) were stricken out, only PhP3 billion or
10 per cent of the ®gure allotted would be left for the fund (Montemayor
1995).

The Philippines case demonstrates that unruly market forces could
easily disrupt the foundation of food security. But this is not to suggest
the outright negation of market forces. Market liberalization rati®ed
through the GATT-UR can signi®cantly contribute to enhancing the ag-
ricultural sector in developing countries. Nevertheless, food producers in
developing countries should also be properly and fairly equipped before
they enter global competition. Correcting unfair subsidy provisions,
realigning the institutional foundation, and ensuring social safety-nets for
the displaced should be undertaken in tandem with the liberalization of
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the agricultural market. Otherwise, food security in developing countries
can severely deteriorate.

Non-market constraints to food security in developing Asia

It has been argued that global food supply meets global food require-
ments, and international trade is an increasing source of food supply for
the developing world. It has also been noted that food security hinges on
access to food. This is a major concern in Asia, whose share of the world
population is 58 per cent but whose share in food production is about
40 per cent. Developing countries in Asia have achieved consistently
increasing trends in food production, but they have also been consistent
net food importers since 1965, threatening food security.

Factors threatening food security in developing Asia are not limited to
market forces such as agricultural market liberalization. Non-market fac-
tors, such as institutional and resources constraints, have severely
impeded achieving food security. Against this backdrop, this section
focuses on the domestic, non-market foundation of food security in Asian
developing countries. Common to these countries is pervasive poverty
among the rural populace, whose livelihood is dependent on agriculture
and related ®elds. They are food producers but, ironically, are food-
insecure. Why is this so? What would enable them to achieve household
food security? Can the market be a major factor to draw them out of food
insecurity? Answers are elucidated by examining the nature of poverty,
institutional constraints to access, and resource-related constraints to
food production in developing Asia.

Rural poverty and social constraints

The bulk of the world's population lives in Asia ± as do the bulk of the
world's poor (73 per cent). High population growth and widespread
poverty and illiteracy characterize the social landscape of the lower-
income countries of Asia. Only a good reading of the complexity and
enormity of the situation can lead each government to policies and pro-
grammes that ensure food security, development, and growth that pro-
motes people's welfare.

Asia is af̄ icted by both urban and rural poverty, but rural poverty
accounts for three-quarters of the total. The rural poor have less or
no access to basic services compared to their urban counterparts. Of the
rural poor, the majority depend on agriculture for employment and in-
come; hence, the poorest of the poor are the landless farm workers. This
sector constitutes 45 per cent of the rural poor in India and 40 per cent in
Bangladesh.
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Illiteracy

Across Asia poverty has no greater contributory factor than illiteracy. It
is most pronounced as a social burden in South Asia. As late as 1990,
illiteracy in the region still exceeded 50 per cent, with women bearing the
brunt. More than 70 per cent of women aged 25 or older are illiterate
(Bardhan 1996). This is also the region that has 40 per cent of the world's
poor and persistently high annual population growth (2 to 2.8 per cent).
A notable exception is Sri Lanka, with a population growth of 1.5 per
cent and illiteracy of only 12 per cent. East Asia and South-East Asia
have better records of literacy, but are these a comfortable basis for
complacency?

Simple literacy tests (reading and writing) have served well as a
convention in the world's campaign to eradicate this social malignancy.
With today's global concerns about the economy and environment (the
Uruguay Round, the WTO, the Earth Summit, and Agenda 21), simple
literacy should be replaced by functional literacy (read, write, compute,
and comprehend). Functional literacy data are not readily available;
hence, a focus on the Philippines scenario is given in Figure 12.2.

The environmental stress: The pressures of landlessness and poverty

Poverty and illiteracy drove masses of migrants to subsist on resources in
upland areas and forestlands where there is minimal access to basic
services. A large portion of these migrants consists of the landless and
near-landless (tillers of less than 0.5 ha). To give a perspective view, two
countries are taken as examples ± the Philippines and India.

The Philippine rural scenario displays a complex mix of problems:
landlessness, poverty, and rapid growth of a labour force that lacks skills

In 1994, the Philippines recorded a high simple literacy of 95 per cent of the total
population between the ages of 10 and 64 years. Behind this impressive record,
however, is the reality of a huge workforce con®ned to jobs of low productivity
because of functional illiteracy. Of the 1994 population of 48 million (10 to 64 years
old), average functional literacy was 83.8 per cent; average for women was 85.9 per
cent and for men, 81.7 per cent (NSO 1994). The more relevant information with
respect to food security and sustainability is rural functional literacy (RFL) from
which rural functional illiteracy (RFI) is calculated as RFI in per cent � 100ÿRFL
in per cent. On the average RFI yielded a distressing ®gure of 42 per cent. Across
14 regions in the country, RFI gave a wide range of 31.8 to 60 per cent. Thus, even
the lowest RFI means that one of every three persons in rural communities is
functionally illiterate.

Figure 12.2. Functional literacy in the Philippines
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for non-farm jobs. Social vent came in the form of migration. One portion
went to urban centres and further swelled the urban poor, a second por-
tion went to sugar and coconut farms where wages are below subsistence,
and a third portion went to the upland areas with slopes greater than 18
per cent. The magnitude of upland migration is re¯ected by the hectarage
of cropped upland, which increased more than sixfold from 0.58 million
hectares in 1960 to 3.92 million hectares in 1987 (Cruz et al. 1992). In
1991, less than 3 per cent of the total number of farm owners accounted
for more than 30 per cent of total farmland.

Indigenous peoples in upland and forested areas have their native way
of ecologically working with nature, although at subsistence level. In
contrast the migrants tilled the soil like they did in the ¯atlands, and
caused extensive soil erosion. Meanwhile, scarcity of fuelwood drove the
farmers to cut down trees and shrubs within reach. Magnify the scenario a
million times and visualize the extent of eroded lands, loss of biodiversity,
and accelerated deforestation. The scarred land snuffs the hope of the
millions of upland children for a better life. The Department of Envi-
ronment and Natural Resources has well-meaning programmes on refor-
estation, rehabilitation of watersheds, and innovative management of
protected areas, but it is constrained by inef®ciency and the pace of
implementation. Some NGOs do productive work with the migrants, but
they are like a few grains in a bucket of sand.

The Indian rural scenario is dominated by the same mix of problems:
landlessness, poverty, and an unskilled labour force, but at higher inten-
sity. Landless farm workers make up 45 per cent of the rural poor.
Migration to the forestlands also became a natural vent for these people.
At the beginning of the 1990s, about 300 million rural poor depended
on forest resources for livelihood (Poffenberger 1990). Forest cover was
estimated to be 63.9 million hectares (MEF 1991). The ecological impact
of converting forestland into farm lots by millions of inhabitants is
aggravated by their huge daily requirements of fuelwood for cooking and
fodder for livestock. About 100 million livestock grazed on forestland
with a carrying capacity of only 31 million (Collins, Sayer, and Whitmore
1991).

Forestland degradation is indeed an immense problem, but India has
been fairly successful in pursuing innovative approaches to forest
management. Implementation of partnerships between inhabitants and
forestry departments facilitated by NGOs is a recognized feat achieved
after many years of con¯ict.

Poverty alleviation

Poverty reduction causes an equivalent rise in food security at household
level. Hence, governments across developing Asia gave priority attention
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to programmes on poverty alleviation. Based on their performance up to
the early 1990s, Balisacan (1996) observed impressive annual rural pov-
erty reduction (RPR) rates (1.38 to 2.19 per cent) for China, Indonesia,
Malaysia, Thailand, Bangladesh, and India. Much lower annual RPR
values (0.25 to 0.61 per cent) characterized Nepal, Pakistan, and the
Philippines. Among countries in the ®rst group, only China and Indonesia
had annual RPR that slightly exceeded annual population growth (0.39
and 0.26, respectively). All the rest gave negative values, but the most
negative were attributed to Nepal (ÿ2:34 per cent), Pakistan (ÿ2:19 per
cent), and the Philippines (ÿ2:05 per cent). Negative value indicates a net
increase in the number of rural poor in spite of an often-cited achieve-
ment in poverty reduction.

In great contrast to the snail-paced RPR of these countries is the re-
markable success of South Korea in handling its rural poverty. As early
as 1970, South Korea had reduced rural poverty to 23.5 per cent, but
strove further to reduce it to 6.5 per cent in 1988. Their determination to
succeed was undaunted by the fact that 62 per cent of farms were less
than one hectare in size.

The above consideration gave a priority role to the social and eco-
nomic constraints of food security. Their role has always been masked by
the dominant image of science and technology. Food producers who have
been freed from social and economic shackles are better equipped to face
biophysical and institutional constraints to food security.

Biophysical constraints

Food producers also have to contend with biophysical constraints to food
production. Extension workers are useful agents but the farmers are the
stakeholders. Biophysical constraints refer to the limiting effects of soil
and water resources and agroclimatic conditions. Assessment and map-
ping of these constraints over agricultural lands in a geographic unit serve
as a practical basis of policies, guidelines, and programmes for integrated
management that may turn constraints into production assets. This is a
perspective viewpoint on how relevant institutions perform their role in
facilitating food production.

On a large scale, biophysical constraints are addressed by governments
and corrective measures are implemented, otherwise food security is
compromised. Typical examples of such programmes are infrastructure
projects (large and small) to provide irrigation water to croplands over
widespread drought areas and drain excess water in some waterlogged
areas. In arid regions, deserti®cation is one of the toughest problems that
confronts government and public sectors. Practically speaking, it cannot
be corrected by massive infrastructure investment but by the painstaking
and slow process of establishing tree lines.
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In contrast to those biophysical constraints that are mitigated by gov-
ernment action, the soil constraints prevailing on farm lands are dealt
with by farmers themselves. Resource-rich farmers are capable of over-
coming constraints but poor families usually opt for subsistence farming by
ignoring the situation. The latter option is a disastrous one on fragile lands.

For a cursory look at the extent of soil constraints in South-East Asia
(Indonesia, Cambodia, Laos, Malaysia, the Philippines, Singapore, Thai-
land, and Viet Nam), the summary in Table 12.7 is useful. In over 380
million hectares, only 14 per cent of the land has no serious limitations.
These are the prime agricultural lands. Serious limitations due to excess
water (swamps, marshes, peat bogs, etc.), shallow depth (thin soil layers
over bedrocks usually on steep slopes), and drought (sandy areas in arid
climates) make land uneconomical to reclaim with current technologies.

The largest group of limitations (59 per cent) consists of various forms
of mineral stress on plants, primarily due to soil nutrient de®ciencies,
nutrient imbalance, and toxicities of elements and substances. Some of
these problems may be too severe to warrant reclamation but other
problems can be corrected by technologies that have long been devel-
oped by agricultural researchers. The bottleneck is in their adoption and
proper use by farmers. Again, poverty and functional illiteracy come into
focus. They are the bottlenecks that can only be relieved substantially
by an institutional framework designed to address social, economic, and
technical needs/problems in their holistic occurrence and natural setting.

Institutional constraints

The issues of agriculture and food security are vital concerns to every
agricultural country. A wide array of institutions have thus long been
established, with wide-ranging functions such as agrarian reform, agri-
cultural production and processing, credit, trade, education, research,
extension, irrigation, and rural development. These institutions have

Table 12.7 Extent of major limitations for agriculture of soil resources in South-
East Asia

Soil-related constraint Percentage of land area Area (million ha.)

No serious limitation 14 53.2
Mineral stressa 59 224.2
Excess water 19 72.2
Shallow depth 6 22.8
Drought 2 7.6

Source: Dent 1980
a Nutritional de®ciencies or toxicities related to chemical composition or mode of

origin.
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long-standing bureaucracies but development priorities are often set by
incumbent of®cials of the state. Beyond political dependence, however,
the institutions have, over the years, forti®ed their framework in a way
primarily geared to the preservation of their functioning (existence)
rather than their functional objectives. Adjunct to their preservation, the
institutions do not formulate and pursue policies not in consonance with
the interest of ruling political and business eÂ lites.

Some institutions may have undergone reorientation in some functions
or even changes in name, but still preservation of their existence is para-
mount. The new-found objectives are often used to endear the institu-
tions to the people instead of striving harder to make people bene®t from
the institutions.

Economic prosperity has long been the aspiration of poor nations. For
many past decades, however, the aspiring nations have not recognized
the path-dependent nature of development and the culture dependence
of this path. An outstanding example is education and research. In spite
of burgeoning poverty and illiteracy among their people, governments of
poor nations relentlessly invested huge resources in higher education up
to postgraduate degrees following the narrowly specialized ®elds of the
agricultural sciences. Meanwhile, the huge masses of poor and function-
ally illiterate farmers have been merely treated as passive recipients of
technology. Contrary to this, NGOs have shown that there are alternative
and innovative ways and means of harnessing the rural poor as active
partners in development.

Conclusion: Coping with food insecurity

In view of the above discussion, the issue of food security goes beyond
the question of supply and food balances. Ample domestic production
and international trade can signi®cantly alleviate food insecurity in
developing countries. But the issue at stake is an equitable distribution of
food within nations. There is no food security without access to food.
Market forces alone cannot fully assure people's access to food. They
should be harnessed and supplemented by more innovative domestic and
international institutional arrangements. By way of conclusion, four major
policy agendas are suggested below.

Education and the role of small farmers

In the past, developing countries and assisting international organizations
focused primarily on science and technology and infrastructure needs of
agriculture and food production. Since the 1970s, science and technology
have demonstrated the high yield potentials of a continually increasing
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number of new breeds of plants and animals and new production tech-
nologies. Crop and livestock yields did increase, but there have been wide
gaps between experimental plots and farmers' ®elds. Such yield gaps have
been narrowed down by governments (like South Korea, Taiwan, and
Japan) that gave equal attention to institutional, agrarian, and social
reforms. Similar purposive reforms have not been pursued by most other
countries in Asia. These are the countries whose yield gaps between ex-
perimental stations and farmers' ®elds remained wide. The few exceptions
observed in recent years were achieved by governments that pumped in
subsidies for production inputs.

In the light of empirical reality in developing countries, however,
technology advances alone are not enough. One useful strategy would be
to ensure that advances in science and technology are in the hands of
farmers. Social and institutional reforms should now build up the knowl-
edge and skills and productive capacity of food producers. The educa-
tional process requires innovative strategies and methodologies designed
to cover tens or hundreds of millions of the rural populace. Non-farm
skills should be apportioned to rural workers who are beyond the absorp-
tive capacity of the agricultural labour force.

The educational process could be painstakingly slow due to low liter-
acy, a dominating culture of passivity, and apparent hopelessness beyond
subsistence. To follow traditional methods of non-formal education could
defeat a noble purpose even at its initial stage. The educational process
should explore creative, stimulating, and dynamic approaches; it should
explore innovative strategies. The methodology should be participatory
and evolutionary. Build-up of knowledge and skills should be relevant to
prevailing resources and conditions in the locality; biophysical, social,
cultural, and economic.

The education of small farmers is a key component of a broader
strategy to ensure that agricultural and economic growth are linked to
increases in household income. The baseline objective is to avoid growth-
centric approaches that can result in negative boomerang effects. For in-
stance, while the technology package spread by the Green Revolution did
bring about unprecedented production increases in Asia, evidence also
points to the fact that greater access to credit and fertilizer subsidies
among larger farms shifted bene®ts to larger growers, victimizing small
farmers. This illustrates fundamental limits to market solutions to food
insecurity in developing countries. A visible hand of the state should be
able to correct market failures (Gershman 1998).

Public investment and market participation

The sincerity of the state in embarking on a massive educational pro-
gramme could be ascertained by carrying out simultaneous infrastructure
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projects such as farm-to-market roads, irrigation or water-impounding
facilities, and drainage systems. These are part and parcel of the state's
overall development programme for the sustainability of agriculture and
food production.

Granted that infrastructure projects and educational programmes are
already in place, there is still one overriding and motivating force that
could accelerate the people's quest for knowledge and skills. This is
a visible access to a market system that provides fair prices and decent
incomes to farm households. The motivating force of market oppor-
tunities on farmers' education has been a long-standing observation in
Taiwan and Japan during the formative years of their agricultural devel-
opment. Government-sponsored training courses were deemed inade-
quate by farmers who had been motivated by good market prices. They
preferred to pay and enrol in certain specialized training courses that
gave them additional skills and sharpened their edge of competitiveness.

In the same vein, it has long been a practice among farmers in rich
countries to donate private funds for research and development on com-
modities of their choice. Such varying levels of quest for new knowledge
and technical skills are practically motivated by pro®t. At the present
time, however, the pro®t motive shares its prominence with sustainability
concerns for the resource base that produces the food.

Forming new partnerships

The question of food security and sustainability cannot be solely dealt
with by market forces and the state. There must be a new form of part-
nership among the state, farmers, and NGOs. NGOs in the ®eld of agri-
culture have shown quite a successful track record in grassroots educa-
tion, research and development, and other forms of extension services to
the farm sector. For instance, a Philippine NGO, Farmer-Scientist Part-
nership for Development, which was established in 1986 to respond to
farmers' needs for new rice cultivars, came out with a research-cum-
training project where farmers developed more than 50 new rice culti-
vars. Aside from saving on time, money, and resources, the farmers could
obtain unique knowledge and skill (rice breeding) on varied aspects of
sustainable and diversi®ed farm systems. Likewise, NGOs can play an
effective role in enhancing food security and sustainability in developing
countries.

Linking domestic and international arenas

While free market rhetoric is being used to fashion international free
trade agreements, this chapter has shown that some elements go against
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the spirit of genuine free market reforms. Developing countries in Asia
should play a more active role in calling for steeper cuts in both explicit
and implicit subsidies to agricultural exports from the OECD countries,
principally the European Union and the United States. They must also be
aggressive in invoking provisions of the GATT-UR to defend smallholder
production. Japan and South Korea have been able to utilize sanitary and
photosanitary considerations convincingly against the in¯ux of chemically
treated imported fruits and vegetables, and in the process assist their own
fruit and vegetable growers (Bello 1997). The scheduled WTO review on
the agricultural accord in 1999 offers an excellent opportunity for devel-
oping Asia to ventilate its agenda. The Cairns Group, a group that
emerged during the Uruguay Round negotiations composed of the Phil-
ippines, Australia, New Zealand, Argentina, and other medium-sized
agricultural exporting countries, is also a potential avenue for the articu-
lation of the same. In addition, developing countries in Asia and the
world should more actively seek coordinated efforts through the United
Nations, the best venue through which structural reforms of the agricul-
tural sector in developing countries can be assisted.

It has been observed that in poor countries which have achieved food
security, the strategies ``seem to be based upon creating the political,
social and economic conditions under which ambitious programmes of
public support are undertaken with determination and effectiveness''
(Dreze and Sen 1989, cited in Gershman 1998). This chapter has outlined
some of those conditions which are by no means complete. In the ®nal
analysis, food insecurity is as much a political concern as an economic one,
which market-related reforms in trade and ®scal policies alone cannot
comprehensively address.

Notes

1. The implementing guidelines of the minimum access volume (MAV) stand among the
most criticized aspects of the agreement. Even as it is touted to be a ``freer market''
mechanism, its logic is not governed at all by free market principles. David (1996) cites
how the guidelines tend to counter the spirit of tarif®cation in as much as (a) access to
imports under MAV is not bid out but is based on historical market shares in the initial
year, thus quota rents will accrue to those granted access; (b) whenever there is a per-
ceived shortage as described in the introduction to this chapter, MAV will be increased
but the increase will have to be approved by Congress; (c) the National Food Authority
(NFA) is both an MAV consolidator and a member of the MAV management team, thus
it can provide indirect pressure for importation to be coursed through it; and (d) all rev-
enues derived from MAV in-quota tariff duties are earmarked by Congress for rural in-
frastructure, research, and development programme proposals coming from the private
sector, including agricultural and agri-business groups representing the producers of
commodities where quantitative restrictions have been lifted.
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Environmental governance ± the
potential of regional institutions:
Introduction

Muthiah Alagappa

The traditional role of regional institutions has been in the areas of
peace, security, and economic development. The signi®cance and role of
regional arrangements in maintaining international peace and security,
for example, are recognized in the UN Charter. Chapter 8 of the Charter
details the role of regional arrangements in the context of the UN system
for maintaining international peace and security. In practice, peace and
security are among the key concerns of regional organizations in all parts
of the world. Similarly, regional arrangements to promote economic devel-
opment have been common since 1945. Regional environmental cooper-
ation, however, is relatively new and can be traced to the 1970s. Since
then regional arrangements and agencies pertaining to the environment
have proliferated in nearly all parts of the world. Increasing awareness of
environmental problems and their growing magnitude, and recognition of
the transnational character of many of these problems and the close
interconnection between environment and socio-economic development,
account for the growth in environment-related regional arrangements.
Regional institutions are becoming an important component of the global
architecture for environmental governance.

The role and effectiveness, and hence the signi®cance, of regional
institutions, however, vary widely. They depend on the nature of the
problem (global issues, speci®c regional or subregional concerns, bilateral
problems, or issues of concern within state boundaries), the level at which
it is addressed, and the nature of the speci®c regional institution and its
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capacity to address such problems. All these factors vary widely. In
practice, therefore, the role of regional institutions in managing the en-
vironment is not uniform across regions and subregions. Some, like those
in Western Europe, are more effective and have a much higher role ca-
pacity than those in other regions and subregions.

Recognizing the existence of such variations, this overview and the
three chapters that follow describe and analyse the role and place of re-
gional institutions in environmental governance in general terms, on the
understanding that the role of speci®c institutions will have to be deter-
mined on the basis of their respective strengths and weaknesses, and the
nature of the problem to be dealt with. The overview and chapters ad-
dress three key questions.. What roles can and do regional institutions play in managing environ-

mental concerns?. What explains their effectiveness or non-effectiveness?. How do regional agencies relate to other actors like the state, global
institutions, the private sector, and NGOs who are also involved in
managing the environment?
One must begin by de®ning regional arrangements and agencies. Re-

gional arrangements or regionalism (these two terms are used inter-
changeably in this chapter) may be de®ned as ``cooperation among
governments or non-governmental organizations in three or more geo-
graphically proximate and interdependent countries for the pursuit of
mutual gain in one or more issue areas'' (Alagappa 1997, 423). Regional
agencies refer to formal and informal regional organizations (with physi-
cal and organizational infrastructure, staff, budgets, etc.) with responsi-
bility for implementing regional arrangements. Such agencies may be
regionwide, sometimes spanning a continent like the Organization of
American States (OAS) and the Organization of African Unity (OAU),
or may be subregional like the Association of South-East Asian Nations
(ASEAN), the Southern Common Market (MERCOSUR) in Latin
America, the Southern African Development Community (SADC), and
the Commonwealth of Independent States (CIS) that comprises the re-
publics of the former Soviet Union. Regional agencies are usually coter-
minous with regional arrangements, but not necessarily so. The term
``institutions'' is used in this chapter to cover both regional arrangements
and agencies.

Regional environmental arrangements may be sector-speci®c, like the
1979 Geneva Convention on Long-range Transboundary Air Pollution
and the 1992 Helsinki Convention on the Protection and Use of Trans-
boundary Watercourses and International Lakes. Or they may be case-
speci®c like the Nile Basin Action Plan, the Treaty for Amazon Cooper-
ation, and the Convention for the Protection of the Mediterranean Sea
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Against Pollution. Sectoral and case-speci®c arrangements are often
interrelated, with the former providing an umbrella framework for the
latter. Sectoral and case-speci®c arrangements may lead to the creation of
separate specialized agencies or they may be nested in existing multi-
purpose regional institutions like the European Union, the OAS, the
OAU, MERCOSUR, and ASEAN.

What role for regional institutions?

In generic terms, regional institutions can play a number of roles,
including:. provision of high-level forums to map the regional environmental

agenda, articulate regional goals, and build relevant regional norms;. facilitation of regional input into the formulation of global conventions
and the implementation of such conventions through their translation
into regional conventions and national action plans;. development and management of regional initiatives and action plans
to address transboundary environmental problems in the region;. mediation of disputes between member states; and. harmonization of national efforts on issues that fall under the domestic
jurisdiction of member states.

Provision of high-level forums

Nearly every region and subregion has one or more ministerial-level
forums on the environment. A Permanent Commission has been estab-
lished by the OAS to promote and coordinate environmental cooperation
in the Americas. Latin America has its own high-level forum in the
annual Meeting of the Ministers of the Environment that is organized
in cooperation with UNEP's Latin America regional of®ce. The high-
level policy forums in Africa include the African Ministerial Conferences
on the Environment (AMCEN) established in 1985 under the auspices of
UNEP, the African Economic Community (AEC) established within the
framework of the OAU and the 1992 Abuja Treaty, and the Council of
Arab Ministers Responsible for the Environment (CAMRE). In Asia, the
forum for Asia-Paci®c Economic Cooperation (APEC) has periodic
meetings of environment ministers. Beginning with the Dobris Con-
ference in 1991, pan-Europe ministerial-level conferences have been
held regularly. Subregional organizations have their own ministerial-level
forums.

These forums play an important role in identifying critical regional
concerns, mapping the regional environmental agenda, articulating and
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building consensus for regional goals and norms, identifying opportuni-
ties for regional cooperation, and facilitating such cooperation. The ®rst
pan-European Conference of Environmental Ministers that took place in
1991 in Dobris (in the then Czechoslovakia), for example, initiated the
preparation of the ®rst pan-European assessment and development of an
environmental plan for all of Europe. Subsequent conferences in this
process were held in 1993, 1995, and 1998. The 1995 So®a Declaration
endorsed the Environmental Programme for Europe (EPE), based on the
Dobris Assessment that was prepared in response to the request of
the 1991 conference. The EPE is linked to Agenda 21, adopted at the
Rio Summit in 1992. Another concrete outcome of this process is the
endorsement in Lucerne in 1993 of the Environment Action Plan for
Central and Eastern Europe (EAP/CEE). This programme was devel-
oped by an international task force composed of the European Commis-
sion, the World Bank, and the OECD, and the European Union provides
a methodology for integrating environmental concerns into the economic
transitions of the CEE countries. The three key components of the pro-
gramme are setting priorities, strengthening institutional capacity, and
developing cost-effective ®nancing for environmental action.

In the Americas, the OAS adopted the Inter-American Programme of
Action for Environmental Protection in 1991 (Munoz 1992, 33±41). In
addition to stating the objectives, principles, and tasks of the OAS in
environmental protection, the programme identi®ed the measures that
should be taken by individual member states as well as through regional
cooperation. The purposes of high-level forums are nicely summed up by
the stated objectives of the annual Meeting of the Ministers of Environ-
ment. These include mapping and guiding the implementation of the
environmental agenda in Latin America, identifying opportunities for
regional cooperation in environmental matters, achieving greater effec-
tiveness and coherence in regional planning and implementation of the
global environmental agenda, and adoption of common positions on
topics of importance to the region (UNEP 1995).

Input into and implementation of global conventions

A key role of high-level forums is the forging of common regional posi-
tions on global issues like the depletion of the ozone layer, climate
change, and biodiversity loss. They can identify the regional dimensions
of the problems, formulate priorities, and present regional perspectives
at global forums. The OAU, for example, submitted a comprehensive
report entitled ``African Common Position on Environment and Devel-
opment'' to the Earth Summit in 1992 as its contribution to Agenda 21. In
the course of negotiating a global convention, regional agencies can
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advance the collective interests of member states by seeking to in¯uence
the terms of the related conventions. The European Community, for
example, played a key role in the formulation of the 1985 Vienna Con-
vention for Protection of the Ozone Layer, the 1987 Montreal Protocol
on Substances that Deplete the Ozone Layer, and the 1992 UN Frame-
work Convention on Climate Change (UNFCCC). The role of the Euro-
pean Community and later the European Union in this regard, however,
may be rather unique. Unlike other regional arrangements, a key goal of
the European Union is economic as well as some form of political and
legal integration. Its member states are legally bound by various treaties,
beginning with the 1957 Treaty of Rome, to agree on common positions.
The European Union can be granted a political mandate by its member
states to negotiate on their behalf, and they are bound to comply with the
negotiated instrument. The European Union also has the necessary
institutional and ®nancial resources, and the technical expertise, to pur-
sue speci®c goals in global forums. Other regional agencies are not so
advantaged and they have not been active players at the global level.
Often member states of such regional organizations have acted jointly
under the label of developing countries, while states like the United
States and Japan have acted in their individual capacities. This was the
case, for example, in the third UNFCCC Conference of the Parties
meeting in Kyoto in December 1997, where negotiations were essentially
among four parties: the European Union, the United States, Japan, and
the developing countries. The unity of the latter group rested on their
common goal to secure the commitment of developed countries to cut
their emissions of greenhouse gases while seeking to maintain the ex-
emption granted to developing countries under the Berlin Mandate.

Although the role of regional agencies in the developing world may be
limited in the formulation phase of global conventions, they can play a
larger role in integrating global programmes into existing regional policy
frameworks, and, where necessary and feasible, developing additional
initiatives or measures in light of local knowledge and conditions. They
can also coordinate and assist in the translation of global conventions into
national action plans through information-sharing, education and training
schemes, and capacity-building in member states. Finally, regional
agencies can monitor implementation of global conventions, assess their
effectiveness, and prepare regional reports.

This has been the case in Asia, for example, in relation to the global
Convention on Biological Diversity. The ASEAN Agreement on the
Conservation of Nature and Natural Resources establishes a regional
framework on biological diversity conservation and sustainable use. The
framework seeks to enhance the protection and conservation of heritage
areas and endangered species, and strengthen research and development
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capacities in member states. In South Asia the South Asian Cooperative
Environment Programme's (SACEP) strategy and action programme
(1992±1996) includes biodiversity as a priority area. It has plans in the
areas of conservation of wildlife, corals, mangroves, deltas, and coastal
areas. The ADB initiated efforts to translate the recommendations of the
global convention on biodiversity through ®nancial assistance to member
countries. Indonesia, for example, was a recipient of an ADB loan and
technical assistance in 1992 to conserve biodiversity in an area covering
about 500,000 hectares.

The African Common Perspective and Position on Biological Diversity
adopted by AMCEN in 1994 stipulates the strategy on biological diversity
for Africa. It seeks to develop expertise, establish regional research
institutes, and strengthen institutional capacity in this issue area. In
combating land degradation, another critical concern in Africa, several
regional programmes have been instituted to implement the UN Con-
vention to Combat Deserti®cation. Subregional organizations like the
SADC, the Inter-State Committee for Drought Control (CILSS), the
Economic Community of West African States (ECOWAS), the Inter-
governmental Authority on Development (IGAD), and the African
Development Bank have also taken initiatives to strengthen regional
cooperation in combating land degradation. AMCEN has an important
role in combating deserti®cation though its Committee on Deserts and
Arid Lands.

Initiatives on region-speci®c concerns

Apart from their role in formulating and implementing global con-
ventions, regional agencies may also develop and manage programmes
on issues which are of concern to the region but not covered by global
conventions. This was the case, for example, with respect to the issue of
transboundary air pollution in Europe. The efforts of the Scandinavian
states, though initially resisted by some EC countries including Britain
and Germany, led eventually to the adoption of the 1979 (European)
Convention on Long-range Transboundary Air Pollution. A number of
protocols have been adopted under this framework. Under the 1985
Helsinki Protocol, member states undertook to reduce their sulphur
emissions by the end of 1993 to at least 30 per cent below 1980 levels.
Under the 1988 So®a Protocol, they undertook to stabilize nitrogen oxide
emissions at 1987 levels by the end of 1994. The 1991 Geneva Protocol
concerned control of emissions of volatile organic compounds or their
transboundary ¯uxes and the 1994 Oslo Protocol sought to reduce sul-
phur emissions further. In 1998 two new protocols were adopted on
heavy metals and persistent organic pollutants.
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Regional arrangements have been instituted in Latin America to man-
age large ecosystems such as Amazonia, the Andes, the Central Ameri-
can tropical forests, the Southern Paci®c, and the Caribbean small island
states. The Treaty of Amazon Cooperation, for example, established a
Special Commission for the Amazonian Environment that operates eight
environmental programmes in the affected states. Similarly, action has
been taken in Africa at the subregional level in the management and use
of international waters and their basins. The SADC has a Protocol on
Shared Watercourse Systems. Action plans exist for the management of
the Zambezi River basin, Lake Chad basin, and the Okavango. Action
plans exist in Europe for the management of many seas including the
Aral, Baltic, Black, and Mediterranean Seas as well as some major river
basins including the Danube and the Rhine. In South-East Asia, with the
assistance of the UNDP, the riparian states negotiated the Agreement on
Cooperation for the Sustainable Development of the Mekong River
Basin in 1995 and established the Mekong River Commission. The agree-
ment stipulates the principles for sustainable development, utilization,
management, and conservation of the water and related resources, and
the institutional, ®nancial, and management issues relating to the Mekong
River Commission.

Mediation of bilateral disputes

At the bilateral level, regional institutions can play a mediator role in
disputes among member states. The European Union, for example, was
instrumental in the resolution of the dispute between Hungary and
Slovakia over the construction of two dams in the Danube River basin. In
the wake of the 1989 political revolution, both Czechoslovakia and Hun-
gary, faced with domestic protests from environmental groups, decided to
abandon their respective dam projects to generate electricity. The dam
project in Czechoslovakia (now in Slovakia) was very near completion.
Subsequently, however, Czechoslovakia decided to go ahead and ®nish
the project. Citing ecological concerns, Hungary objected vehemently
and vowed to stop completion of the project. Following the failure of
bilateral negotiations, the European Union was asked in April 1992 to
mediate the con¯ict. For several reasons, including the inability of the
scienti®c community to agree on the nature and extent of the environ-
mental damage, the European Union could not mediate the dispute by
itself. It was, however, successful in defusing political tensions (which
became more acute with the spilt of Czechoslovakia in 1993 and Slova-
kia's publicly declared intention to ®nish the project and ®ll the reservoir)
and in persuading both countries to submit the matter to the jurisdiction
of the International Court of Justice. The European Union's success was
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in part due to the leverage it had over Hungary and Slovakia, both of
which desire EU membership. Acceptance of the principles and norms
that inform the behaviour of EU states was a way of demonstrating their
readiness for such membership.

Provision of technical assistance and harmonization of national
legislation

Regional institutions can also play a role in some matters, like the man-
agement of toxic waste disposal, that are essentially within the domestic
jurisdiction of member states. Regional conventions in such areas may set
standards and provide technical assistance in the enactment of national
legislation, and in monitoring the implementation of such legislation.
They may also regulate the international dimensions of such problems.
The ASEAN Strategic Plan of Action on the Environment, for example,
emphasizes the promotion of environmentally sound management of
toxic chemicals and hazardous waste in member states and the control of
transboundary movement of hazardous waste. Strategy 7 of the strategic
plan seeks to establish regional guidelines for assessing highly polluting
industries and for the safe handling of potentially harmful chemicals
entering the ASEAN region. In Central America, the Central American
Commission for Environment and Development (CCAD) joined forces
with the Central American Inter-Parliamentary Commission on the
Environment (CICAD) to help set up regional networks of NGOs and
government bodies to monitor the dumping of wastes. An agreement was
signed in 1992 by seven countries to ban the importation or the interna-
tional transportation of hazardous material. In Africa, the 1991 Bamako
Convention on the Ban of the Import into Africa and the Control of
Transboundary Movement and Management of Hazardous Wastes within
Africa outlaws the importation of any hazardous waste into Africa.

Supporting functions and services

In addition to the above roles, regional institutions can provide a number
of support functions and services that are critical to the success of global
and regional initiatives as well as national action plans. These include:. capacity-building through the development of regional databases and

information-sharing systems, as well as regional training schemes;. providing access to environmentally clean technologies and production
processes;. arranging funding support; and. fostering interface among and the development of regional networks of
governments, knowledge communities, NGOs, grassroots organiza-
tions, and other actors.
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The development of reliable and mutually accepted data is crucial to
the identi®cation of common problems and forging consensus on policy
measures necessary to address such problems. For a number of reasons,
including human, institutional, and ®nancial resource constraints, the
national production of data is dif®cult. Moreover, the accuracy of such
data is often contested by other parties. In North-East Asia, for example,
studies by Japanese scholars suggest that China is a major source of wet
sulphate deposition in Japan. Studies by Chinese scholars, on the other
hand, suggest that China only accounts for 3.5 per cent of Japan's total
sulphur deposition. Clearly, joint research activities by scientists from af-
fected countries as well as from other states and agencies would help in
producing a mutually acceptable database and facilitate the development
of joint policies (Streets et al. 1999). Such collaborative studies, initially
by the European Air Chemistry Network created in 1956 by the Interna-
tional Meteorological Institute, and later by the OECD and the Euro-
pean Community, were critical in the development of joint policy mea-
sures to address the acid rain problem in Europe. Europe now has a clear
policy of promoting access to and sharing information on the environ-
ment. The 1995 So®a Ministerial Conference endorsed the UN-ECE
Guidelines on Access to Environmental Information and Public Partici-
pation in Environmental Decision-Making, and has recommended that it
be developed into a convention. Agencies created to implement the
UN-ECE guidelines include the European Information and Observation
Network of the European Environmental Agency (EEA), and UNEP's
Environment and Natural Resources Information Networking (ENRIN)
programme. There have been efforts in other regions as well to develop
regional databases and regional information-sharing schemes. ASEAN,
for example, has established an information-sharing network on the trans-
boundary movement of toxic chemicals and hazardous waste.

Closely related to this function is that of regional education and train-
ing to develop expertise and strengthen regional and national institu-
tional capacities. The Central American Commission for Environment
and Development, for example, initiated a project in 1994 to train the
staff of government environmental agencies in participatory methods for
policy formulation. In South-East Asia, ASEAN, with ®nancial and
technical assistance from the ADB, has instituted several training and
information-sharing schemes in areas like the standardization of national
environmental legislation, water quality management and industrial pol-
lution, and appropriate technology transfer within the region.

Environmentally clean technologies and processes are critical to the
success of regional and national action plans. For reasons alluded to ear-
lier, individual states are often not in a position to fund and develop such
technologies on their own. Acting collectively they have better prospects
for both local development and the acquisition and transfer of such
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technologies from more developed states and regional institutions. One
of the objectives of the Inter-American Programme of Action for Envi-
ronmental Protection is to ``sponsor and support projects for design and
use of technologies that further environmental protection.''

Arranging ®nancial support is another critical function that can be
undertaken by regional institutions. Most regions have development
banks that now include an environmental portfolio. Regional banks like
the European Bank for Reconstruction and Development (EBRD) and
the ADB have funded studies and supported speci®c projects, some of
which have been noted in earlier discussion. In addition, regional institu-
tions can also facilitate funding support for regional and national action
plans from other regional agencies and states.

Finally, regional agencies, by serving nesting and cross-fertilization
functions, have played a catalytic role in fostering cooperation among
governments, NGOs, scienti®c communities, and other actors. The Central
American Commission for Environment and Development, for example,
brings together representatives of governments, NGOs, grassroots groups,
and international agencies to discuss, analyse, and develop policy pro-
posals and action plans in the areas of forestry and toxic waste disposal.
Similarly, in Europe regional participatory networks, involving national
governments, regional and international organizations, and NGOs are
gaining strength. An advanced example of this is the BALLERINA net-
work of the Baltic Sea.

How effective are regional institutions?

The preceding discussion identi®ed the roles that can be undertaken
by regional institutions. But, as noted earlier, regional institutions vary
widely in terms of their goals and capabilities. In practice, relatively few
regional institutions have been effective in ful®lling all their stated roles.
The most effective regional environmental institutions are located in
Western Europe. Environmental considerations have become a central
concern of the European Union, and the European Commission now has
enforcement powers. In 1997, for the ®rst time in its history, the Euro-
pean Commission brought proceedings against member states for failing
to implement judgements of the European Court of Justice in ®ve cases
concerning failure to comply with Community environmental law. Most
member states in question have since recti®ed the relevant national leg-
islation. Western European institutions enjoy certain advantages: peace
and stability in the region; a long history of regional cooperation that is
grounded in strong political and legal commitments from member states;
well-developed regional and national institutions and governing struc-
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tures; adequate ®nancial resources and technical expertise; comprehensive
and up-to-date environmental data and information; and an impressive
range of environmental policy options, both tested and implemented.

Regional institutions in many other parts of the world are not so
blessed, and have been much less effective, especially in implementation.
Because of the many constraints confronting regional institutions in
developing countries, many programmes have been only partially im-
plemented or remain unimplemented. Though somewhat extreme, the
case of the Inter-Governmental Authority on Development (IGAD) in
East Africa, established in 1986 and whose primary focus is drought
and deserti®cation control, is instructive. With the exception of its food
security project that was implemented with funds from Italy, all other
IGAD programmes were stillborn. To revitalize IGAD, a special summit
meeting of the heads of state and government was convened in 1996, and
several subregional environmental projects have been submitted to the
international community for consideration. The constraints on IGAD
included lack of peace and security in the subregion, lukewarm support
from member states, lack of democratization and grassroots participation,
lack of funds, and lack of expertise and capacity at national and regional
levels. Such constraints are characteristic of most regional and subre-
gional institutions in Africa, and their implementation record for regional
conventions is rather poor.

Even where the expertise and resource constraints are much less
severe, as in the case in South-East Asia, regional environmental institu-
tions have been only partially effective. Political considerations have
hampered effectiveness. The ASEAN states, for example, instituted a
framework for cooperation to address the severe haze problem in the
region caused by forest ®res in Indonesia. The 1994 ASEAN Cooperation
Plan on Transboundary Pollution outlines the efforts to be undertaken
at the national and regional levels. Each member state undertook to
enhance national capabilities to deal with forest ®res. The ASEAN states
agreed to share knowledge and technology in the prevention and mitiga-
tion of forest ®res and to establish a cooperative mechanism to combat
such ®res. The ASEAN plan, however, was and still is not legally binding.
For it to work all parties must act in good faith, but this has not been the
practice. The polluter state, Indonesia, did not take the required action
and political inhibitions prevented the other states from confronting
Indonesia over this matter. Many aspects of the ASEAN plan therefore
remained underdeveloped and unimplemented. When the haze recurred
in 1997, although it was more severe and occasioned a regional emer-
gency with health and safety implications, the ASEAN states were unable
to address the problem. Likewise, the North-East Asian states (China,
Japan, and the two Koreas) have yet to develop a cooperative framework
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to address the acid rain problem that confronts this subregion. Apart
from the lack of a history of regional cooperation in the subregion,
cooperation to address this issue is hindered by political tensions, a lack
of political will, especially on the part of China, and the lack of a common
data point. A further constraint arises from the fact that regional organi-
zations and schemes are largely bureaucratically driven, lacking the par-
ticipation of scienti®c communities and civil society organizations.

However, not all regional institutions in developing regions have been
ineffective. The CCAD, for example, has been quite successful in dis-
charging its mission to promote policy coordination, harness funding,
build new institutions, foster information-sharing, and encourage citizens'
participation in addressing environmental programmes in the subregion.
Generally, regional agencies appear to be quite successful in providing
high-level forums and in formulating regional goals and conventions, but
their implementation record is mixed if not poor. This should not be
interpreted to mean that regional institutions cannot play a signi®cant
role in environmental governance; only that they may be more effective
in some roles than others, and that effectiveness varies widely across
regions and subregions. Moreover, while the limitations must be recog-
nized, necessary action must also be taken to build up the capacities of
regional institutions in the developing world. With the necessary support
these institutions can play a key role in complementing the roles of the
other actors in managing environmental problems.

How do regional institutions relate to the other actors?

Regional institutions, like other intergovernmental organizations, are
creations of states. They can only be as strong as is desired by member
states. Except for the European Union, regional organizations do not
have independent political, legal, or resource bases. They cannot com-
mand support or compliance on their own accord. It is therefore im-
perative that regional institutions act in conjunction with other actors
including member states, international organizations like the United
Nations and its specialized agencies such as UNEP and the UNDP,
international and regional ®nancial institutions like the World Bank, the
ADB, and the EBRD, and NGOs and other grassroots organizations. In
other words, to be successful regional institutions must be an integral part
of a multilayered arrangement that spans several levels. They must also
bring together a multitude of international, governmental, private sector,
NGO, and grassroots actors at the regional and subregional levels. The
nesting, interface, and cross-fertilization functions of regional institutions
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are critical. The successful examples cited in the previous two sections
illustrate this contention. Further, each regional institution must ®nd its
own speci®c niche by ful®lling a critical need or function that cannot be
effectively provided by the other actors.

Environmental problems are the product of several factors, like pop-
ulation growth, economic development, and political con¯ict, and they
have several dimensions, including environmental, economic, social, cul-
tural, and political. In light of the multifaceted causes and dimensions, an
integrated approach is critical. Environment management must form an
integral part of broader arrangements that are concerned with managing
political, economic, and security affairs in the region. Effort must be made
to incorporate environmental concerns into the agenda of these bodies
and develop the necessary policies and institutions in the context of the
existing regional policy and institutional frameworks. Lyuba Zarsky, in
her chapter, for example, argues the case for lodging the environmental
goals in relation to energy use in the Asia-Paci®c in the context of
regional economic organizations. Similarly, Egbert Tellegen in his chap-
ter makes the case for linking energy conservation and waste mini-
mization to trade and ®nancial aid from Western Europe. In addition to
facilitating an integrated approach, this route will ensure that environ-
mental problems receive the attention of high-level political leaders, thus
fostering political and institutional support for regional environment
initiatives and action plans.

This, however, does not and should not preclude specialized regional
agencies, although their task should be limited to implementing global
and regional initiatives and plans, and, as noted earlier, they should be
integrated into the existing regional framework. The integrated approach
and institutional structure will also prevent duplication and turf con¯ict,
as well as conserve and pool limited resources. An integrated approach is
most advanced in Europe, where environmental considerations have
been effectively integrated into other community policies, in particular
the energy policy and common agricultural policy. In 1996±1997 the
European Union took initiatives on subjects such as the auto-oil pro-
gramme, CO2 and vehicle emissions, and the internalizing of external
costs, in particular through the directive on the reduction of the sulphur
content of fossil fuels. Other integrated EU strategies include those
against acidi®cation and biodiversity. An integrated approach is also the
practice in several other regions and subregions. The need now is to ele-
vate this approach to the level of a norm and encourage all regional and
subregional agencies to become environmentally conscious and incor-
porate environmental concerns as an integral part of their agendas and
policies.
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Conclusion

The foregoing discussions suggests two conclusions. One, regional and
subregional cooperation can augment the roles and effectiveness of other
actors (global institutions, the nation-state, NGOs, and the private sector)
in implementing international conventions on global issues like climate
change and ozone depletion, as well as take a lead role in addressing
regional or subregional-speci®c concerns like land degradation, food
security, international rivers management, and acid rain. They may
mediate bilateral disputes among member states and provide technical
assistance in the development of national legislation. They can also per-
form a number of supporting functions and services, like the development
of databases, information-sharing networks, and regional education and
training schemes, sponsoring clean technology projects, arranging fund-
ing support, and fostering regional networks among NGOs and experts.
Regional environmental cooperation, however, is still relatively new and,
except in Western Europe, still at an early stage. Regional institutions,
especially those in the developing world, face numerous dif®culties and
their track record is, at best, mixed. For them to function effectively, they
require the support of their member states as well as the support and
assistance of global institutions and the rich nations.

Notwithstanding their limitations, regional institutions can be and have
been a critical force in raising national and regional awareness of envi-
ronmental problems and in urging the need for and bene®ts of coopera-
tion in addressing such problems. Regional arrangements and agencies
are becoming more signi®cant and they have the potential to become
an important component of the global environment architecture. The
United Nations should foster the development of regional agencies in
the management of environmental concerns, and should seek to integrate
them into its institutional framework for the formulation and implemen-
tation of global conventions as well as the management of region-speci®c
problems.

The second conclusion is that environmental concerns and policies
must be embedded in the larger regional picture, and institutional and
policy frameworks. Environmental problems have multiple causes and
implications, and successful implementation of environmental policies
hinges upon a variety of factors that span the political, economic, and
security arenas. They cannot therefore be addressed in isolation. An
integrated approach that connects environmental concerns to the more
urgent concerns like development and security is critical to the effective
implementation of environmental initiatives. It is imperative to encour-
age the inclusion of environmental concerns into the agenda of existing
multipurpose regional institutions that are concerned with the manage-
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ment of political, security, and economic affairs, and to develop environ-
mental policies in the context of the broader regional institutional and
policy frameworks. The multifaceted nature of environmental problems
and their resolution also requires regional institutions to act in concert
with other actors, especially the parliamentarians, the private sector, the
scienti®c community, NGOs, and grassroots organizations. They must not
only serve as a vertical link between the state and global institutions but
also as a horizontal link fostering cross-fertilization among these and
other actors at the national and subnational levels.

As noted earlier, in light of the wide variations across regional institu-
tions in terms of authority, goals and priorities, institutional capacity,
®nancial resources, and expertise, the speci®c roles and tasks of regional
institutions can only be ascertained in speci®c contexts. In line with this
understanding, the ensuing three chapters investigate the possibilities and
limitations of regional cooperation in three regions: the Asia-Paci®c,
Central and Eastern Europe, and sub-Saharan Africa. Lyuba Zarsky's
chapter argues that the next 10 to 15 years present a crucial window of
opportunity to lay the foundations for more environmentally sustainable
energy use in Asia. She advocates the case for the high-energy-consuming
Asia-Paci®c states to develop a long-term market-oriented regional en-
ergy plan that integrates environmental considerations. The development
of such a plan must include input from the scienti®c community, the
business community, and environmental advocacy groups. Egbert Tell-
egen's chapter investigates the role of regional cooperation in energy
conservation and waste minimization in Central and Eastern Europe. He
argues that preventive environmental policy has not ®gured as prom-
inently as it should in Western European assistance to Central and East-
ern Europe. To stimulate preventive environmental measures he makes
the case to link aid-giving and trade to energy conservation and waste
minimization. Gregory Myers's chapter reviews the role of African re-
gional organizations in addressing land and natural resource degrada-
tion. Because of weaknesses at the national level, regional organizations
may on the surface appear to have an important role to play in resource
management and conservation in Africa. Myers, however, cautions
against unrealistic expectations. African regional organizations suffer
many weaknesses. Further, regional organizations cannot force policy
changes on states. The drive for change, in his view, must come from
below: from local communities and civil society. The task of regional
organizations, according to Myers, is to create ``enabling environments''
to facilitate the interaction of government and civil society. To promote
bottom-up change, he asserts that regional organizations should facilitate
discussion about land policy and property rights among all related actors
and act as conduits of information and ideas.
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14

Energy and the environment in
Asia-Paci®c: Regional cooperation
and market governance

Lyuba Zarsky

Energy use in Asia will grow dramatically over the next decade and for
the foreseeable future. As a whole, the Asian region (South and East
Asia) is expected to use 133 per cent more commercial energy in 2010
than it did in 1995 (Fesharaki, Clark, and Intaraprovich 1995, 2). In
East Asia, commercial energy demand will double. Electricity generating
capacity in China alone is expected to nearly quadruple (IEA 1996, 13).

If the future looks like the past, rising Asian energy use based on coal
and oil will create severe, possibly irreversible, environmental and health
problems, as well as heighten concerns about energy supply security. As
in other parts of the world, sustainable energy development in Asia
requires that dependence on fossil fuels be reduced. However, some of
the leading alternatives, especially nuclear and hydro, pose their own
environmental and security problems.

The explosive hunger for energy is prompting a move away from cen-
tralized state planning and towards greater reliance on markets to meet
demand for energy supplies and capital for energy infrastructure. The
transition towards markets will present governments with new roles, pol-
icy imperatives, and options. Given the increasing level of market inter-
dependence, the most powerful policy instruments ± those which shape
market incentives ± will be those undertaken collectively.

This chapter examines the role of regional cooperation in nudging
markets toward an energy path which enhances both environmental and
supply security. The ®rst section pro®les the trend towards markets and
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describes the energy-security-environment nexus and the policy dilem-
mas it creates. The second section analyses energy-environmental market
failures and develops a broad policy framework for regional energy co-
operation . The third section describes and evaluates initiatives towards
energy cooperation in Asia, both within regional institutions and on a
project basis.

One hundred years of smoke and smog? The energy picture
in Asia

Energy demand in Asia is driven primarily by rapid economic growth,
which generates increases in energy use by industry, transport, and
household sectors, including newly electri®ed rural areas. Demographic
factors are also important: over 4 billion people will be living in Asia by
2010, an increasing number of them in cities. By 2025, over half of the
Asian populace will be urban, up from only 35 per cent in l995 (WRI
1996, 150).

Energy demand projections are derived from projected GDP growth
rates. Extrapolating from a decade-long economic boom, the Interna-
tional Energy Agency projected in 1996 that GDP in China would grow
annually by 9 per cent between 1995 and 2005 and by 7 per cent between
2005 and 2010. For the rest of (developing) East Asia, the corresponding
projections were 6.6 per cent and 5.9 per cent (Grollman 1996).

These projections were made before Asia's ®nancial crisis, which, at
least in the short term, will dampen economic growth, energy demand,
and power sector investment. Nonetheless, the economic ``fundamentals''
point towards sustained industrialization, urbanization, growth in per-
sonal transport, and rural electri®cation ± all of which add up to increased
energy use. According to one ``post-crisis'' estimate, primary energy de-
mand in Asia will increase at an annual rate of 4±5 per cent through to
2010 ± double the global rate (Yergin, Eklof, and Edward 1998, 38).
Moreover, environmental problems are already pressing even at current
levels of demand. The slowdown in growth may even exacerbate envi-
ronmental problems, as governments cut environmental budgets (Nauti-
lus Institute 1997).

Moving towards markets

Throughout Asia, the trend at the macroeconomic level is towards liber-
alization and market opening. In the Asian countries hardest hit by the
®nancial crisis ± South Korea, Thailand, and Indonesia ± this trend will
accelerate as a result of the conditions for bail-out by the International
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Monetary Fund. Financial markets in particular will get an overhaul. In
the energy sector, the two crucial markets are those for energy supplies
and power sector ®nancing.

Besides stimulating economic growth and the overall demand for en-
ergy, macro-level liberalization will affect the energy sector in two broad
ways. First, it will enhance the ef®ciency of energy use. Through more
open markets, Asians will generally have access to more ef®cient pro-
ducer and consumer goods. Secondly, a greater reliance on markets will
encourage policies and forms of governance more appropriate to mar-
kets, including the energy sector. Better governance is important in both
stimulating investment and integrating environmental objectives.

The investment demands of increased energy use are staggering. By
one estimate, annual investments required to meet Asia's power demand
over the next decade are projected to be some US$600 billion ± over
62 per cent of the world's projected power sector investments (Baktha-
vatsalam 1995). By another estimate, in North-East Asia alone (China,
Japan, Taiwan, and North and South Korea) the investment require-
ments of the power sector are projected to average US$72 billion per
year for the next 15 years ± a total of US$1.8 trillion (Razavi 1997, 1). By
any estimate, the capital requirement is huge and has raised concerns
about where the capital will come from.

In nearly all the developing countries of Asia, the power sector has
historically been dominated by and ®nancially dependent upon the cen-
tral government. Domestic capital markets remain largely undeveloped,
unable to tap domestic sources for large-scale investment. In the past,
Asian governments looked to multilateral ®nancing agencies such as the
World Bank and the ADB as primary sources of power sector ®nancing.
However, given the scale of the required capital and the current ``cut
government spending'' political climate, multilateral banks will at best
play a brokering role.

The recognition of these constraints by Asian governments has trig-
gered substantial changes in methods of ®nancing to allow the private
sector ± both domestic and foreign ± to invest in power generation. The
increasing role of independent power producers (IPPs) means that the
power sector, while still in large part a government monopoly, is moving
towards being market-based (Razavi 1997). In China, for example, for-
eign investment accounted for 18 per cent of power sector investment in
1995, up from only 6.4 per cent in 1985 (Razavi 1997, 5). India, the Phil-
ippines, Japan, Thailand, and South Korea have all begun to open up
their electric power industries.

The trend towards markets is also evident in energy supply strategies.
While there are large reserves of coal in China, India, South-East Asia,
and Australia, growing energy demand has created a new and growing
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dependence on oil imports. Virtually all Asian countries either are al-
ready or will soon be net importers of oil. China, for example, tradition-
ally a major oil exporter, has become since 1993 a net importer at the rate
of 600,000 barrels per day and is projected to increase its oil imports
®vefold by 2010 (Calder 1997, 24). Indonesia, long the largest oil exporter
in South-East Asia, will probably become a net oil importer between
2000 and 2005 (Calder 1997, 24). The shortfall between India's domestic
crude oil production and oil consumption is nearly 900,000 barrels per
day (US EIA 1997). Overall, imports accounted for 59 per cent of Asia-
Paci®c oil supplies in 1995. By 2010, oil import dependence, primarily on
the Middle East, will increase to 77 per cent (Fesharaki, Banaszak, and
Kang 1997, 8).

Apart from oil, energy supplies in East Asia are met largely via intra-
regional markets, including Australia (see Figure 14.1). There is a sub-
stantial intra-regional trade in coal and lique®ed natural gas (LNG), as
well as in oil. The primary exporters are Indonesia and Australia and the
primary importers are Japan, South Korea, and Taiwan. The demand for
natural gas, which accounted for 9 per cent of energy use in 1995, is met
almost entirely within the region. Excluding China, about two-thirds of
coal demand is met by imports and three-quarters of imports are supplied
within the region (Grollman 1996, 14).

The trend towards greater reliance on markets to ful®l energy needs in
Asia is evident not only at the lofty heights of the power sector but also at
the level of the rural and urban poor. Processes of modernization and
urbanization are increasingly replacing non-commodi®ed, traditional en-
ergy sources such as biomass, animal, and human power with commodi-
®ed, often fossil-fuel-based, forms of energy. The move up the ``energy
ladder'' has implications for both environment and equity (UNDP 1997,
8±10).

The energy-security-environment nexus

The expected surge in energy demand in Asia ± and the ways in which the
demand is met ± will have enormous implications not only within but
beyond the region. On the one hand, increasing energy use will bring
welfare bene®ts to millions of Asians, as well as to economies throughout
the world, which will gain export markets. Job creation and rising stan-
dards of living are important aspects of sustainable development.

On the other hand, the region's growing hunger for energy resources
will create new forms of insecurity and could potentially in¯ame relations
between major powers within and beyond the region. Moreover, given
Asia-Paci®c's current dependence on fossil fuels, its highly inef®cient and
technologically backward power sector, and its weak environmental
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Figure 14.1. East Asia-Paci®c region: Strategic energy resources
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management capacities, a future which resembles the past will rain mas-
sive ecological damage on Asia, primarily through acid deposition, and
globally through climate change.

Current energy demand in Asia-Paci®c is met overwhelmingly by coal
and oil. In 1995, coal and oil accounted for 46 and 38 per cent respec-
tively of total primary commercial energy consumption. Natural gas
accounts for 9 per cent of primary commercial energy consumption, and
nuclear and hydro account for 5 and 2 per cent respectively. In India,
domestic coal, which has a high ash content, accounts for over 55 per cent
of energy consumption (US Department of Energy 1997). In China, the
world's leading coal producer, coal accounts for 77 per cent of energy
consumption, as shown in Figure 14.2 (Streets 1997, 10).

Emissions from coal-®red power plants, especially in China and India,
have resulted in widespread acid deposition both within and beyond
national borders. Acid deposition occurs when emissions of pollutants,
including sulphur and nitrogen, interact with water and oxygen in the
atmosphere to produce sulphur dioxide, which reacts in the atmosphere
with hydroxyl radicals and then with water to become sulphuric acid
(SO3). Transported by air currents, the pollutants mix and are ®nally
deposited back on the earth's surface. The chemical reactions and depo-
sitions may be fairly close to the source of emissions ± or hundreds of
kilometres downwind.

Acid deposition is an especially pressing problem in India and North-
East Asia. In India, sulphur dioxide levels in nearly all cities greatly
exceed international standards (US EIA 1997). In North-East Asia,
according to the World Bank/ADB RAINS-Asia model, sulphur dioxide
emissions totalled 14.7 million tonnes in 1990. Under a ``business-as-usual''
scenario, sulphur dioxide (SO2) emissions will more than double by 2010
and nearly triple by 2020; emissions of nitrogen oxide (NOx) will more
than triple between 1990 and 2020 (Streets 1997, 12). Even under a
``higher ef®ciency forecast'' scenario, in which governments make tar-
geted efforts to increase energy ef®ciency and institute reasonable fuel
substitution measures, sulphur dioxide emissions would double in the
next 30 years (US EIA 1997). Given that Europe and North America
have taken strong measures to reduce acid rain, Asia will emerge as the
dominant emitting continent.

The impacts of acid rain are not well understood, since ecological deg-
radation is usually the result of multiple variables. Generally, acid depo-
sition is believed to modify the rate of nutrient leaching from soils and
biomass; diminish or destroy ®sh populations; affect soil bacteria and
fungi; increase uptake of heavy metals such as cadmium; and exacerbate
pre-existing stresses such as pesticide contamination. The increase in
emissions of nitrogen oxide may be especially problematic. Initial studies
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have suggested that the increase in NOx emissions and fertilizer use in
North-East Asia may lead to ozone levels suf®ciently high to threaten
rice, wheat, and corn production (Carmichael and Arndt 1997, 22).

The sensitivity of a particular ecosystem to the effects of acid deposi-
tion varies. North-East Asia is especially vulnerable due to the combina-
tion of high deposition and sensitive soils and vegetation (Bhatti and
Streets 1992). Coal-related emissions also jeopardize human health by
causing respiratory problems. By the end of the 1980s, the annual envi-
ronmental and health cost of direct acid rain damage in the worst-affected
areas of China was estimated to be 16 billion yuan (US$2 billion) (Sinton
1997, 2).

Acid rain is a problem not only within but also between countries
in Asia. In North-East Asia, sulphur emissions emanating from China
deposit acid in Japan, North Korea, South Korea, and the Sea of Japan.
According to RAINS-Asia, China accounted for some 37 per cent of
Japan's sulphur deposition and 34 per cent of North Korea's in 1990
(Carmichael and Arndt 1995, 33).

In addition to acid rain, Asia's future heavy reliance on coal and oil
to fuel energy will produce a large volume of greenhouse gas emissions,
especially carbon. In 1992, China was second only to the United States
in total carbon dioxide emissions; India was the world's sixth largest
emitter.1 Cumulatively, the United States and the European Union are

Asia-Pacific Region (excluding China)
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Coal 26.6%
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    Source:  Fesharaki et. al. 1997 (based on data from BP Statistical Review of World Energy 1996)Source: Fesharaki, Banaszak, and Kang 1997 (based on data from BP Statistical Review of World Energy 1996)

Figure 14.2. Primary commercial energy consumption by source, 1995
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responsible for the lion's share of the stock of carbon dioxide emissions
in the atmosphere. The United States, for example, has generated four
times more emissions than China and nearly 14 times more than India
(WRI 1996, 319). In terms of the annual ¯ow of emissions, however,
China is the world's second largest emitter (WRI 1996, 318).

While a large increase in the use of fossil fuels, especially coal, will
undermine environmental security, an increased thirst for oil presents
another kind of security problem: vulnerability to supply disruption and
price volatility. The primary source for crude oil imports is the Middle
East. In 1997, 76 per cent of total Asia-Paci®c crude imports came from
that region. Given the large re®ning capacity throughout Asia, including
in Japan, China, South Korea, India, and Singapore, oil requirements will
continue to be met through imports of crude oil. By 2005, the Middle
East's share is projected to rise to 90 per cent (Fesharaki, Banaszak, and
Kang 1997, 9).

The growing dependence on Middle East oil may make Asian import-
ers vulnerable to supply disruption and monopolistic pricing, as happened
in the heyday of the OPEC cartel in the 1970s (Greene 1997, 18). Most
Asian nations do not have well-developed strategic reserve stockpiles.
Even if, as some analysts argue, market interdependence reduces vulner-
ability to supply disruption (Yergin, Eklof, and Edward 1998, 44), Asia's
growing dependence on Middle East oil may have broad geopolitical
repercussions, since it will generate a level of interdependence much
higher than that prevailing between the Middle East and the West
(Calder 1997, 25).

Concerns about environmental impacts and supply/price security have
prompted interest in other cleaner fuels, especially natural gas, nuclear
power, and hydro. While growing in absolute terms, the share of oil in
electricity generation in Asia-Paci®c will slip from about 15 per cent in
1993 to only about 5 per cent in 2010. The share of nuclear, on the other
hand, is projected to increase from 12 to nearly 14 per cent, hydro from
15.5 to nearly 17 per cent, and natural gas from about 12 to about 14 per
cent (Fesharaki, Clark, and Intaraprovich 1995, 1).

While they would help to reduce air pollution, both nuclear power and
hydro generate their own security and environmental problems. For nu-
clear power, the overriding problems are safety and the potential prolif-
eration of nuclear weapons, especially given the region's undeveloped
capacities for spent-fuel management and the lack of a regional spent-
fuel management regime (Von Hippel and Hayes 1997). In the absence of
such a regime, the widespread adoption of nuclear power could acceler-
ate a nuclear arms race.

Japan, China, Taiwan, India, Pakistan, South Korea, and North Korea
all have nuclear power programmes; Indonesia and Thailand may join the

278 ZARSKY



group soon. Moreover, proposals in Japan to move towards a ``plutonium
economy'' based on closed-cycle plutonium reactors have generated
widespread environmental and security concerns in Asia.

Large-scale hydro power, on the other hand, often entails substantial
social and ecological costs. Social costs include displacement of com-
munities, sometimes affecting millions of people, as well as loss of agri-
cultural, ®shing, tourism, and other resources. Ecological impacts can
broadly be categorized as impoundment effects ± deforestation, loss of
vegetation, and other consequences of ¯ooding large areas of land
required for storage reservoirs ± and barrier effects, especially loss of
migratory ®sh species. There is also a health risk, since reservoirs often
provide habitats suited to disease vectors. Moreover, large-scale hydro
dams pose a risk of large-scale ¯ooding should the dam crack or break
(Hirsch 1997).

Given the nexus of source-related environment and security issues, the
most attractive energy sources to fuel Asia's energy growth are natural
gas ± of which there are substantial reserves in the region ± renewables
(mini-hydro, wind, solar, photovoltaics, tidal, biomass, and geothermal),
and energy ef®ciency. The widespread use of natural gas, however, will
require a huge investment in infrastructure to transport and distribute ±
via either pipeline or transmission lines ± gas (or gas-®red electricity)
from ®elds in the northern regions of China, Central Asia, the Russian
Far East, and South-East Asia (see Figure 14.1).

The role of renewables is still very small. However, four Asia-Paci®c
nations ± India, Japan, China, and Australia ± are pursuing renewable
resources for electricity generation on a large scale (Fesharaki, Clark,
and Intaraprovich 1995, 5). Moreover, small-scale renewable energy
technologies can offer proven and environmentally benign alternatives to
grid-based power. In India, fewer than 40 per cent of households are
connected to the grid (Bakthavatsalam 1995).

Nonetheless, like a shift to natural gas, a major shift towards renewable
energy sources is some way off into the future. In the short to medium
term, that is the next 10±20 years, coal will continue to dominate the
Asian region and short-term policy imperatives will revolve around ways
to make the use of coal cleaner and more ef®cient, as well as to substitute
cleaner fuels for coal and oil as much as possible.

There is also substantial room to improve energy ef®ciency. India uses
60 per cent more energy per dollar of GDP than the world average (US
Department of Energy 1997). China uses 20 times as much primary
energy to produce a dollar of economic product as does Japan. Only part
of the difference stems from the different industrial structures of the two
economies. The rest stems from inef®cient equipment and outmoded
practices (Sinton 1997, 8). The widespread embrace of the best available
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technology ± even if for only new plants ± would provide a signi®cant
environmental bene®t.

Regional environmental governance of energy markets

The anticipated explosion in energy demand in Asia poses dilemmas for
policy-makers. It will be dif®cult simply to meet the demand at all ± to
mobilize the required ®nance and channel it into well-managed and
ef®cient power projects. The deeper challenge is to meet the demand in
ways which at once promote human health and environmental security,
enhance supply security, and encourage (or at least do not undermine)
prospects for inter-state peace and stability. In other words, if it is not to
create new sets of intractable problems, energy planning must be based
on integrating security and environmental, as well as economic, objec-
tives. Given the past large investment in (dirty) coal and imported oil
(and nuclear power, especially in Japan), and the long lead times
required to develop and disseminate alternatives, this challenge can fully
be met only over the long term ± perhaps 20 to 50 years.

The central policy imperative is to develop the capacity for scenario-
based strategic planning ± in other words, to de®ne overarching, inte-
grated objectives for the development path of the energy sector. From
environmental, security, and geopolitical points of view the heart of such
a scenario should be to reduce dependence on fossil fuels.

Guided by a long-term ``fossil-free future'' scenario, an ensemble of
policy initiatives can be designed which ful®l short- and medium-term
energy sector objectives while at the same time promoting a transition to
renewables.2 Without a long-term strategy, policies and resultant energy
choices will be skewed towards the status quo or towards crisis manage-
ment. Crucial strategic investments in transition fuels like natural gas may
be foregone.

In the short term, environmental security objectives should be to em-
brace demand-side management and enhance the ef®ciency of energy use
throughout the economy; to make the use of coal as clean and ef®cient as
possible; to invest in the development of natural gas and renewables; to
substitute cleaner fuels for coal and oil wherever feasible; to reduce de-
pendence on Middle East oil; and to phase out nuclear power and, in the
interim, make its use as safe as possible.

Achieving these short- and long-term objectives will require new roles
for the state in enabling and governing markets to achieve desired energy
sector objectives. Governments will need to design market-oriented pol-
icy instruments, as well as mechanisms to gather and apply scienti®c
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information and interface with business, communities, and other stake-
holders. The key question for this chapter is what should or could be the
scope of regional, as against national or global, approaches to integrated
strategic energy planning.

Transborder resources and externalities

The most compelling rationale for regional energy cooperation arises
when energy resources, markets, and/or energy-related environmental
impacts are transboundary. In both South-East and North-East Asia,
including Siberia and the Russian Far East, there are signi®cant reserves
of natural gas and oil. The primary markets, however, are in North-East
Asia. Developing and distributing the gas is a cross-border undertaking
(Paik 1995). In addition to primary resource development and manage-
ment of regional commons, nations may also ®nd economic advantage in
integrating electricity grids on a regional basis.

Energy-related environmental pollution, including acid deposition,
crosses national boundaries in Asia and requires regional cooperation to
monitor emissions. In addition, pooling scienti®c efforts regionally can
reduce the costs of mitigating the effects of acid rain and building man-
agement capacities where they are weakest. Most important, signi®cant
differences in the costs of reducing emissions in different countries pro-
vide scope and incentive for adopting regional as against purely national
strategies.

Globalization and market failures

Geography-based incentives for regional cooperation exist regardless of
the particular character of the economy. A new rationale emerges when
economies are market-based and increasingly integrated. The growing
openness of Asia's economies to trade and foreign investment ± espe-
cially in the power sector itself ± suggests that energy sector choices will
be increasingly guided by domestic and global market forces. Without
proper governance, however, markets have three major failings, all highly
relevant to energy sustainability and security.

The ®rst failing, now commonly understood, lies in the fact that market
prices do not ± and perhaps cannot fully ± incorporate social costs. For
fossil fuels, externalities include local air pollution, atmospheric pollution
and the costs of climate change, marine pollution, and the costs of war in
maintaining supply. The inclusion of these externalities in market prices,
however partially and imperfectly, would change millions of energy pro-
duction and consumption decisions every day.

The second problem with markets is that, to be ef®cient, market deci-
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sions must be based on perfect information. When it comes to ecological
and health impacts of production and consumption, the state of the art is
that requisite information is imperfect or even inherently unknowable.
Moreover, information often takes the character of a public good. Be-
cause the bene®ts of investing in information cannot be fully captured
privately, private entities such as consumers or ®rms tend to underinvest
in gathering it. Without public investment in information and policy
instruments to incorporate it in market decisions, markets are ¯ying blind
when it comes to gauging the environmental and health costs and bene®ts
of energy choices.

The third failing of markets is that they do not incorporate the future,
and tend to guide production and consumption decisions according to a
short-term rationality. However, many important and desirable economic
outcomes, including technology development, are path-dependent: deci-
sions taken today shape the options for tomorrow. Markets value the fu-
ture only in terms of foregone consumption (net present value), but not in
terms of foregone bene®ts due to today's consumption. From a long-term
point of view, the optimal use of fossil fuels would be as a bridge towards
non-fossil-fuel sources. Without policy intervention, markets will not
chart such a course and may even foreclose options.

These three failings ± in pricing, information, and strategic planning ±
generate a fundamental weakness of markets, which is that they are rid-
dled with prisoner's-dilemma-type situations: what makes sense at the
micro level of the individual does not add up to social rationality at the
macro level. It is up to good governance, incorporating both formal and
informal rules and norms, to create an institutional framework which can
channel the enormous power of markets towards social goals, including a
more ecologically sustainable future. In Asia, a framework for energy
governance is probably the single most important component of a path
towards sustainable development.

Developing such a framework is primarily the role of government. The
unilateral policy-making capacities of national governments in governing
energy supply and ®nancial markets, however, are conditioned and con-
strained by global market forces. On the one hand, market openness
means that local prices for goods, services, and ®nancial assets are deter-
mined, or at least in¯uenced, by international prices. On the other hand,
pressures to be competitive in export markets and to attract foreign in-
vestment dampen policy initiatives which would impose signi®cant costs
on producers or investors. Purely domestic policy initiatives ± such as a
national carbon tax to improve energy pricing ± become ``stuck in the
mud'' of competitiveness concerns. Rules of market behaviour, including
energy regulatory requirements and standards, are increasingly pushed
by markets towards international convergence.3
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Global markets, in short, like global ecosystems, require global gover-
nance. Global governance, however, is extremely complex. There are
some 190 nations in the world, split along many divides. Negotiations are
costly and dif®cult. Regional approaches to energy governance, as one
analyst argues, ``encourage the break-up of the `global cooperation'
problem into smaller and more manageable pieces'' (Grollman 1997).
Moreover, when markets ± for primary energy supplies, electricity, or
power sector ®nancing ± are themselves primarily regional, there is a
strong rationale for regional approaches to governance.

Regional policy framework

A framework for regional environmental governance of energy in Asia
would focus ®rst on developing a broad regional consensus for energy
policy; and secondly on generating the institutional and policy framework
to implement it. In Europe, this two-part approach underlay the devel-
opment of the European Energy Charter.

A regional institutional framework would incorporate at least ®ve key
policy targets: rational pricing; environmental guidelines for ®nancial
markets and innovative ®nancing instruments for cleaner fuels and tech-
nologies; the convergence of energy regulations and standards, including
energy ef®ciency standards; investment in scienti®c information, includ-
ing mapping renewable resources; and the creation of a strong interface
between government, the scienti®c community, environmental advocates,
and the public.

Pricing

Rational pricing strategies entail policy instruments to internalize envi-
ronmental externalities in energy prices. Currently, however, domestic
Asian and global energy prices not only exclude externalities but include
subsidies to fossil fuels. In China and India, for example, subsidies to
electricity make consumer prices about 40 per cent below the world price;
for fossil fuels, prices are about 25 per cent below world prices (World
Bank 1995). Ending subsidies to the coal sector and promoting freer
trade in coal would help to substitute low-sulphur coal imports, including
from Australia, for high-sulphur domestic coal (Anderson 1993).

While embracing world fossil fuel prices would promote more rational
energy choices, the deeper problem is that world prices are themselves
skewed by direct and indirect ®nancial and environmental subsidies. Both
OECD countries and developing countries subsidize energy, including
fossil fuels. According to one estimate, energy sector subsidies in the
OECD are nearly US$150 billion per year (De Moor and Calamai 1997).

While there are broad domestic social and economic bene®ts to ending
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fossil fuel subsidies, adjustment costs make subsidy reform politically
dif®cult. Collective action at the regional level to reduce subsidies would
``level the playing ®eld'' and help governments overcome domestic polit-
ical opposition. As a recent OECD study concluded, ``Overcoming op-
position to subsidy reform will be substantially easier if countries can be
convinced to react together, rather than separately, in reducing subsidies/
tax concessions to particular industries or sectors'' (Runge and Jones
1996).

The economic logic for the removal of subsidies to fossil fuels is unim-
peachable. Subsidies for renewables, on the other hand, might be justi®ed
on the basis of social bene®ts (positive externalities). In India, a ``me-
dium'' level of governmental support would increase the share of renew-
ables in total power generation capacity to about 8 per cent by 2015,
while a ``high'' level of support would increase the renewables share to
about 12 per cent (Bakthavatsalam 1995, 1).

Financial markets

Perhaps more than any other single factor, the character of power sector
investment will affect the environmental future of Asia. If capital markets
can be structured so as to be environmentally sensitive, they will be a
powerful channel for improving ecological and public health. If they
remain environmentally blind, ®nancial markets will be channels for
ecological degradation.

According to the RAINS-Asia ``best available technology'' scenario,
for example, sulphur emissions in North-East Asia could be cut by nearly
70 per cent between 1990 and 2020.4 The key is in mobilizing capital
markets to deliver the best available coal-burning technologies and
cleaner fuels. One approach might be for governments collectively to set
guidelines which require social and environmental impact assessments
and mitigation strategies for power sector projects. They could also re-
quire public hearings or other avenues of public input into the design and
construction of resource development projects and power plants.

Broad rules to govern investment are emerging at the global level. The
OECD attempted to negotiate a Multilateral Agreement on Investment
(MAI), which aimed to eliminate domestic barriers to foreign investors.
However, environmental (and social) parameters were excluded from
MAI obligations, sparking widespread criticism among environmental
groups and leading ultimately to the collapse of the MAI effort. Govern-
ments in Asia could move the process forward by promoting their own
environmental guidelines for investment.5

Creating innovative ®nancial instruments is another way governments
can channel capital markets towards environmental goals. The primary
goal of such instruments is to ®nd ways to capture ``public goods'' bene-
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®ts of investment in cleaner technologies when markets, governments, or
multilateral development banks (MDBs) are reluctant to ®nance them.
One innovative proposal currently being explored by the Nautilus Insti-
tute is a ®nancial guarantee mechanism for technology risk in China
(Razavi 1997).

Regulations and standards

Re¯ecting different histories and socio-economic conditions, energy reg-
ulations and standards vary widely in the Asian region. Market integra-
tion, however, creates pressures for standards to converge. The crucial
policy issues are, ®rst, how to nudge convergence upwards toward a
higher (rather than a lower) level of environmental performance; and
secondly, how to manage an upward-convergence process in a way which
recognizes the region's diverse needs and capacities.

Information

Deepening and broadening the energy-environment information base in
Asia is a crucial and immediate task for regional cooperation. One of the
most pressing needs is to map the region's energy resources, especially
renewable sources. There is also a need for more information about the
sources, quantities, and effects of emissions, and for effective monitoring
networks to be put in place.

A wise investment must extend beyond acquiring knowledge to learn-
ing to use it, especially for planning purposes. The embrace of common
planning tools at a regional level would enhance medium- and long-term
planning capabilities and could provide great bene®ts in terms of energy
resource and product development, as well as policy design.

Scienti®c and stakeholder input

The integration of environmental with economic and security objectives
in energy planning requires a much broader level of expertise than an
economic- (or security-) driven approach alone. In particular, it is crucial
to bring the judgement and knowledge of the scienti®c community into
the policy debate. While scientists were the primary force in stimulating
Asian awareness of acid rain, energy planning and policy decisions in
Asia continue to be dominated by energy policy experts with little train-
ing or knowledge of ecological sciences.6

Other key contributors to the debate include environmental advocates,
as well as consumer, community, and other citizen groups. Environmental
groups are often a source of innovative policy ideas, as well as a trans-
mission vehicle for information and communication ¯ows between gov-
ernments and communities (APEC SOM 1997). Moreover, a vibrant re-
gional network outside the of®cial lines of government can explore
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politically sensitive issues and help to build popular support for a regional
energy strategy. Without popular support, political will for a regional
institutional energy framework ± including public investment in informa-
tion and energy price adjustments ± may not materialize.

Regional energy initiatives

The Asia-Paci®c region spans a large swathe of the world and the world's
population. It is not a geographically determined entity. The parameters
of ``Asia-Paci®c'' tend to be drawn ± and drawn differently ± by
researchers, depending on what they are trying to illuminate; or by re-
gional organizations, depending on their political or economic goals and
constraints. For the United Nations, the ``region'' is bounded by ESCAP
(the Economic and Social Commission for Asia and the Paci®c), which
spans some 56 countries from East Asia and the South and West Paci®c
to South Asia and Turkey.7 The extensive geographic span of ESCAP is
re¯ected in its broad tasks, which focus primarily on information ex-
change and capacity-building, and its comprehensive issues areas, which
sweep from poverty alleviation to human rights.

From the UN point of view, there are several ``subregions'' in Asia,
which, largely through nurturing by ESCAP and the UNDP, have devel-
oped programmes for environmental, including energy, cooperation.
These include the North-East Asian Regional Environment Programme
and the South Asian Cooperative Environmental Programme of the
South Asia Association for Regional Cooperation (SAARC).

Many of the environmental goals of energy market governance, how-
ever, may best be achieved by lodging them in the institutional context of
regional economic organizations, especially those focused on trade and
investment. Such institutions are already self-consciously developing
rules of market behaviour. Although they are focused primarily on mac-
roeconomic policy, energy-environment policies can parallel and gain
momentum from the regional policy-creation effort. ``An ecologically sus-
tainable regional energy strategy,'' concludes one analyst, ``would require
an institutional framework comparable in scale and scope to agreements
on commerce and trade'' (Grollman 1996, 5).

The leading economic organization in the region is the Asia-Paci®c
Economic Cooperation forum (APEC), which links 21 countries around
the Paci®c Rim spanning from East Asia and Australia to North and
South America.8 Within the trans-Paci®c APEC region, some 70 per cent
of trade and 65 per cent of investment is intra-regional. Led by the United
States and its Western allies, APEC economies have embraced a vision of
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``free and open trade and investment'' by 2010 for developed and 2020
for developing countries (Yamazawa 1994, 201±211).

In the aftermath of the ®nancial crisis of 1997, APEC lost momentum
and its future agenda and effectiveness are not clear. While trade and
investment liberalization continue to be its primary focus, APEC also
operated on a second ``track'' devoted to economic and technical co-
operation. Dubbed the ``eco-tech'' track, this tranche of APEC work
included in the early 1990s a strong focus on the environment, as well as
on human resource development, small and medium-sized business de-
velopment, and other issues of social concern. Moreover, in 1994 APEC
embraced ± at least rhetorically ± the principle of integration of economy
and environment and charged all 10 of APEC's working groups, includ-
ing the Energy Working Group, to incorporate environmental concerns
into their work agendas (Zarsky and Hunter 1997). Of all the groups, the
Energy Working Group is the most active and broad-ranging on both
liberalization and environmental issues.

Other regional organizations which are on a path to market integration
include the 10-member ASEAN, which is pursuing the creation of an
ASEAN Free Trade Area (AFTA); and SAARC, which agreed in 1993
to form a South Asia Preferential Trading Arrangement (Kalpage 1996).

Cooperation among two or more states in the region is also occurring
outside the umbrella of regional institutions, and is aimed especially at
the transborder development of energy resources. Consortia of com-
panies and states are emerging to develop the huge natural gas reserves
in South and Central Asia, as well as to explore offshore oil reserve in the
Russian Far East, South China Sea, and elsewhere.

This section describes cooperative initiatives both within the region's
institutional umbrellas and on a project basis.

APEC

Based on a consensus model of decision-making, APEC is a forum for
building norms and encouraging common regional goals. It is not an
arena in which formal agreements are negotiated but acts as a ``talk
shop'' to promote broad policy shifts and stimulate Asian regionalism.
However, as the only Asian regional organization to include North and
South American countries, its agenda is strongly in¯uenced by the United
States and its process by an ``East-meets-West'' dynamic.

In APEC, the United States and its Western allies press hard for lib-
eralization, while many East Asian countries, including Japan, emphasize
eco-tech cooperation to promote economic development. Even when the
Western economies embrace and/or lead an eco-tech initiative, such as
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developing a regional programme of action on environmentally sustain-
able development, they do so in the context of opening markets.

Environmental and energy cooperation at APEC are encased within
the discourse of ``public-private partnership,'' ``commercial technology
transfer,'' and the removal of ``market distortions'' which stand in the
way of ef®ciency. Japan's attempts to promote ``development coopera-
tion'' based on non-market development assistance principles have largely
faltered. Energy cooperation at APEC is thus primarily a product of the
market-opening thrust of Western APEC countries generally, especially
by suppliers of energy resources and energy technologies, in competition
with Japanese suppliers for East Asian markets.9 Secondly, it is a vehicle
to promote learning, information exchange, and capacity-building, in-
cluding on environmental management aspects of energy development.

Institutionally, APEC addresses energy issues via two vehicles: a re-
gional Energy Cooperation Working Group (EWG), chaired by Austra-
lia and Japan; and ad hoc meetings of energy ministers. The EWG is
assisted by ®ve expert groups which concentrate on particular aspects of
the EWG's agenda and which relate to its ®ve strategic themes: energy
data and outlook; clean fossil energy; energy ef®ciency and conservation;
new and renewable energy technologies; and minerals and energy explo-
ration and development. The expert groups and the EWG as a whole
sponsor seminars, workshops, and other meetings to exchange informa-
tion and promote common views. Between January and June 1998, for
example, the EWG's calendar of events included 14 separate meetings,
four of them relating to environmental dimensions of energy develop-
ment (APEC Energy Working Group 1997).

The primary goal of the EWG is to promote freer trade in energy and
greater access by foreign investors to the power sector. At the Energy
Ministerial in August 1997, the Australian Chair of the EWG listed
APEC's key challenges as improving market transparency and removing
barriers to trade in energy products and services; mobilizing suf®cient
capital for power infrastructure demand; adjusting energy policies to re-
¯ect market dynamics and reduce business costs and investment risks;
and ``mitigat[ing] any adverse environmental impacts'' (Higgins 1996, 1).
Environmental cooperation, he suggested, was a ``prime example where
regional cooperation can be bene®cial,'' and he proposed initiatives such
as adopting environmental impact mitigation criteria as a standard com-
ponent for planning and energy project evaluation, and multilateral joint
ventures for reducing greenhouse gas emissions. In conclusion, he sug-
gested an ``accelerated programme of work'' on energy-environmental
issues.

Acceleration is very much what the programme needs. Despite the
adoption of 14 Energy Principles in 1996 (see Figure 14.3), environmental
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1. Emphasize the need to ensure energy issues are addressed in a manner which
gives full consideration to harmonization of economic development, security,
and environmental factors.

2. Pursue policies for enhancing the ef®cient production, distribution, and
consumption of energy.

3. Pursue open energy markets for achieving rational energy consumption,
energy security, and environmental objectives, recommending action in the
appropriate forum of APEC to remove impediments to the achievement of
these ends.

4. Recognize that measures to facilitate the rational consumption of energy might
involve a mix of market-based and regulatory policies, with the relative
components of the mix being a matter for the judgement of individual
economies.

5. Consider reducing energy subsidies progressively and promote implementation
of pricing practices which re¯ect the economic cost of supplying and using
energy across the full energy cycle, having regard to environmental costs.

6. Promote regular exchange of experience on the various policies being used by
member economies to achieve a more rational energy consumption.

7. Ensure that a least-cost approach to the provision of energy services is
considered.

8. Promote the adoption of policies to facilitate the transfer of ef®cient and
environmentally sound energy technologies on a commercial and
non-discriminatory basis.

9. Encourage the establishment of arrangements for the development of human
resource skills relevant to the application and operation of improved
technology.

10. Enhance energy information and management programmes to assist more
rational energy decision-making.

11. Encourage energy research, development, and demonstration to pave the way
for cost-effective application of new, more ef®cient, and environmentally sound
energy technologies.

12. Promote capital ¯ows through the progressive removal of impediments to the
funding of the transfer and adoption of more energy-ef®cient and
environmentally sound technologies and infrastructure.

13. Promote cost-effective measures which improve the ef®ciency with which
energy is used but reduce greenhouse gases as part of a suggested regional
response to greenhouse gas emissions.

14. Cooperate, to the extent consistent with each economy's development needs,
in the joint implementation of projects to reduce greenhouse gas emissions
consistent with the Climate Change convention.

Figure 14.3. APEC (non-binding) Energy Principles
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issues have taken a back seat in the working group behind the active
promotion of coal ± albeit cleaner coal ± and generally a supply-driven,
fossil-fuel-based approach to energy (Grollman 1997). Although a host of
workshops, seminars, and expert groups have pondered the relationship
of environmental and economic costs and bene®ts, the working group has
been slow to recognize the need for a long-term, integrated regional
energy strategy.

One problem is that, like the rest of APEC, the Energy Working
Group and the Energy Ministerials are dominated by diplomats and civil
servants. There has been some success in expanding the involvement of
the business community in the EWG and an Ad Hoc Business Forum has
been established. One of the strengths of the EWG is the informal net-
working between and among business people and government, as this
promotes business. However, scientists, environmental groups, and other
stakeholders have no regular interface with either the EWG or the Min-
isterials. As a result, efforts in the early 1990s to propel a sustainable
development agenda at APEC dissipated (Zarsky 1998).

Besides building a more robust regionalism, the involvement of NGOs
provides a source of innovative ideas. In July 1997, for example, the In-
ternational Institute for Energy Conservation, an NGO with a regional
of®ce in Bangkok, sponsored a forum on Asia Regional Cooperation on
Energy Ef®ciency Standards and Labelling (IIEC 1997). The forum drew
participants from 13 countries to explore the contentious and dif®cult
issues involved in creating national, regional, and international energy
ef®ciency standards regimes. The forum recommended regional coopera-
tion in the development of an energy ef®ciency testing infrastructure, as
well as on the alignment of energy ef®ciency testing methods between
Asian and international procedures.

A new initiative spawned by (but independent of) the Energy Working
Group is the Asia-Paci®c Energy Research Centre. Based in Tokyo, the
Centre will produce an annual ``regional energy outlook'' as well as spe-
ci®c research projects. The research will focus on medium- to long-term
issues associated with energy supply security and the environmental con-
sequences of energy use (APEC Energy Working Group 1997). If the
Centre emerges as a dynamic and independent builder of information
resources ± and a vibrant vehicle for a broader public policy debate ± it
could make a signi®cant contribution towards a regional energy strategy.
However, if it is captured by supplier interests or bureaucrats, it will do
little to build regional momentum.10

SAARC

The South Asian Association for Regional Cooperation encompasses
seven countries south of the Himalayas: India, Pakistan, Bangladesh,
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Bhutan, Nepal, Sri Lanka, and the Maldives. Established in 1985 at a
summit held in Dhaka, Bangladesh, SAARC's main goal is ``to acceler-
ate economic and social development'' through regional cooperation
(SAARC 1997a).

A focus on the environment has threaded SAARC's history. Environ-
ment and Meteorology is one of 11 areas of cooperation in SAARC's
Integrated Programme of Action, each of which has a technical commit-
tee. In 1991, the sixth SAARC summit approved a study on ``Causes and
consequences of natural disasters and the protection and preservation of
the environment.'' In 1992, designated as SAARC's Year of the Envi-
ronment, a host of programmes were identi®ed, including ones on energy
and environment. In 1993, the Technical Committee on Environment
included within its purview a focus on the ``Greenhouse effect and its
impact on the region'' (SAARC 1997b).

Regional cooperation could go far towards meeting South Asian en-
ergy needs and enhancing environmental issues, as well as energy supply
and security. The water resources of the Himalayas are enormous. The
hydro power potential of Himalayan rivers ¯owing through Nepal alone
has been estimated at 83,000 MW. The hydro power potential in India,
Bangladesh, and Pakistan has been estimated to be 70,000 MW, 1,772
MW, and 21,000 MW respectively (Dash 1996, 9). The development of
hydro power, especially in an environmentally and socially sensitive
manner, will require states to cooperate in managing the water resource,
amassing the requisite investment capital, and designing electricity dis-
tribution systems. In Bhutan, the Chukha hydro project was recently
completed with assistance from India.

Another signi®cant regional energy source is natural gas. Recent dis-
coveries in Bangladesh suggest that current proven reserves are in the
range of 283±340 billion cubic metres and could well be above 1,700
billion cubic metres (Mohan 1997). The gas would ®nd a ready export
market in India, which is eager to diversify its energy supply resources
away from its dependence on Middle East oil. There could also be an
integrated regional market encompassing the eastern and north-eastern
states of India, Bangladesh, Bhutan, and Nepal.

Despite the lure of economic and environmental bene®ts, SAARC has
not been effective in garnering regional cooperation for energy resource
development ± nor, indeed, on any component of its Integrated Action
Programme. Stuck in the quagmire of Indo-Pakistani con¯ict, SAARC
has avoided controversial issues, including the contentious ``upstream-
downstream'' issues of water development. Lacking political will, as well
as ®nancial resources for implementation, programmes of action have
remained stuck at the level of seminars and rhetoric. ``Since 1985,'' con-
cludes Kishore Dash of the East-West Center, ``SAARC has evolved
slowly but continuously both in terms of institutions and programmes.
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However, it is true that most of the programmes and achievements of
SAARC exist on paper'' (Dash 1996, 2).

Mahbub-al Haq, head of the Human Development Centre in Islam-
abad and author of the ®rst ``Human Development Report in South
Asia, 1997,'' is even more unceremonious: ``So far, SAARC has been a
bureaucratic organisation with ceremonial summits that are expensive
photo opportunity sessions for national leaders.'' However, he concludes,
``it can be the future'' (Pradhan 1997). Hope for SAARC is based on
optimism for a new era of reduced con¯ict between India and Pakistan.

Moreover, the shift in macroeconomic policies towards market liberal-
ization, especially in the context of growing energy requirements, will
change incentives: the potential for commercial gains will raise the cost of
con¯ict and increase the bene®ts of cooperation. The new discoveries of
natural gas in Bangladesh, for example, along with economic liberaliza-
tion and deregulation of the petroleum sector, generated a 10 fold in-
crease in US investment in Bangladesh in 1997. After 25 years, cumula-
tive US investment amounted to US$20 million. In 1997 alone, it jumped
to US$200 million, primarily for oil and gas development (Mohan 1997).

Cooperation between India and Bangladesh to develop and utilize
natural gas could create a new subregional ``eastern'' tilt to South Asian
politics, which have previously been dominated by the ``western'' Indo-
Pakistani axis. Energy cooperation could also breathe life into the South
Asia Preferential Trading Agreement (SAPTA): intra-regional trade and
investment has been modest and stagnant to date. The embrace of greater
energy cooperation, in short, could be, in the near future, a driving force
for wider South Asian subregional and even regional cooperation.

ASEAN

The Association of South-East Asian Nations is made up of 10 countries:
Brunei, Cambodia, Indonesia, Laos, Malaysia, Myanmar, the Philippines,
Singapore, Thailand, and Viet Nam. Formed in the 1960s primarily to
foster security cooperation, ASEAN emerged in the 1990s as an engine
for regional economic cooperation. The proposed ASEAN Free Trade
Area (AFTA) aims to create an integrated zone for foreign investment
by minimizing internal barriers to trade and creating common external
tariff and investment policies. Moreover, with its ``ASEAN-plus'' formula
of regular consultations with its primary economic and security partners,
including the United States, India, China, and the European Union,
ASEAN plays an important political role in regional affairs. In recent
years, the ASEAN Regional Forum has emerged as the region's over-
arching forum for discussion of security affairs in South-East and North-
East Asia.
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Regional energy cooperation is nothing new to ASEAN's agenda. In
July 1997, ASEAN energy ministers, at their ®fteenth meeting, approved
a Medium-Term Programme of Action on Energy Cooperation, which
extends from 1995 to 1999. The action plan has six objectives: to imple-
ment existing energy cooperation programmes; to develop indigenous,
non-oil energy resources: to strengthen regional institutions through
training and research; to establish an ASEAN policy framework; to syn-
chronize ASEAN activities related to energy; and to promote sustain-
able self-supporting ASEAN cooperation on issues of common concern
(ASEAN 1997).

The action plan identi®ed seven sectors for enhanced energy coopera-
tion, including electricity, coal, oil and gas, new and renewable sources of
energy, energy conservation, energy and environment, and energy policy
and planning. The energy ministers also declared 1998 as ASEAN En-
ergy Ef®ciency and Conservation Year (ASEAN 1997).

For the countries of ASEAN, like the rest of Asia, key energy issues
involve reducing supply dependence on the Middle East, developing new
sources of energy, especially gas, and improving the access of poor and
rural communities to energy resources. Indicating the high priority of
energy issues, there is a focal point on energy within the ASEAN secre-
tariat. In addition to cooperating in the exploration and development of
new energy sources, the primary work of ASEAN to date has been on
information exchange and capacity-building. Funded by the European
Community, ASEAN has established the ASEAN-EC Energy Manage-
ment Training and Research Centre. In a concerted effort to encourage
business sector interest and investment, Malaysia hosted the ®rst ASEAN
Energy Business Forum in 1997, which drew some 230 public and private
sector participants.

Like other regional organizations, ASEAN has had dif®culty in moving
workplans from design and agreement to implementation. The ambitious
sweep of the workplans may be especially hard to implement in the cur-
rent ®scally constrained post-®nancial-crisis era. Among the regional
projects under way are the Trans-ASEAN Gas Pipeline and the ASEAN
Power Grid Interconnection projects, both under the auspices of the
heads of the ASEAN power utilities/authorities.

Outside of the ASEAN rubric, regional energy cooperation in South-
East Asia has focused on cross-border development of energy resources,
especially the Natuna gas project in the South China Sea. The Natuna gas
®elds, which lie within the disputed Spratley Island group, are estimated
to contain reserves of 178 billion cubic metres of natural gas. The project
is being developed by Indonesia's state-owned Pertamina oil and gas
company, with Exxon, Mobil Oil, and several Japanese companies (Straits
Times 1997).
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Development of the Natuna gas ®elds, however, will probably be
stymied by South-East Asia's ®nancial crisis. In late 1997, for example,
Thailand announced that it did not need the energy resources and with-
drew from its purchasing agreement. Territorial disputes within the South
China Sea could also put a drag on development. A part of the lucrative
Natuna project lies in a disputed ``grey area'' claimed by both Indonesia
and China. Despite Chinese assurances, Indonesia deploys reconnais-
sance aircraft and naval patrols to protect the project from military action
by China.

North-East Asia

North-East Asia is the least institutionally developed region in Asia. Ge-
ographically, the region might be considered to encompass the north-
eastern provinces of China, the far eastern provinces of Russia, Japan,
North and South Korea, Mongolia, and Alaska. However, given that
cooperation between states lies within the realm of the national, not
provincial, governments, the region is usually considered to encompass
simply China (and sometimes Taiwan as well), and, depending on the
purpose of the description, Russia. Moreover, in UN terms, the United
States is in North America. The ¯edgling North-East Asian Regional
Environment Programme nurtured by the UNDP and ESCAP thus
includes Japan, the two Koreas, Mongolia, China, and Russia.

Energy-related issues, most prominently the mitigation of acid deposi-
tion and the development of cross-border oil and natural gas reserves, top
the list of regional priorities for environmental cooperation. The reduc-
tion of acid deposition would also reduce North-East Asia's greenhouse-
related emissions.

The scale and cross-border nature of the acid deposition problem sug-
gests that there are strong incentives for regional energy cooperation in
North-East Asia. However, the political divides are deep. Until 1991, the
region was split by the Cold War and economic opportunities languished.
Moreover, North and South Korea remain technically in a state of war
and historical animosities arising from Japan's occupation of Korea and
China have not fully abated.

Most important in terms of solving collective action problems, regional
institutions in North-East Asia are undeveloped. When Europe and
North America encountered acid deposition problems, they were much
richer institutionally than North-East Asia is today. In Europe, the Eu-
ropean Union provided a forum, while the United States and Canada
have a rich set of communication channels. Even research forums or
networks are still lacking or in their infancy in North-East Asia.11

Nonetheless, the region is rapidly becoming more economically inte-
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grated and the pace of economic integration is likely to accelerate. With
increasing market openness, it is predicted that trade and investment
¯ows within the region will boom. According to one estimate, the value
of trade within North-East Asia will more than double between 1995 and
2000 and triple by 2010 (Kap-Young, Kubayashi, and Takahasi 1995).
Economic integration has prompted greater interest in regional coopera-
tion, and a kind of ``soft regionalism'' is emerging.

A number of energy-related regional initiatives have emerged since
1991. The North-East Asian Regional Environment Programme selected
energy-related air pollution as the ®rst of three priority areas, and has
developed pilot demonstration clean coal projects. There are also a host
of bilateral initiatives, primarily between Japan and China, involving the
monitoring of acid deposition and, through Japanese of®cial development
assistance, ®nancing of clean coal technology.

In Europe, acid rain was tackled in part via a regional convention to
reduce emissions. China, however, is not open to a regional agreement at
this time, although it is interested in other forms of regional cooperation
(Sinton 1997). With the support of the Japanese government, a regional
acid deposition monitoring network has been created. Another pro-
posal is to establish a joint fund to cover the incremental cost of abate-
ment technology in those facilities where the greatest bene®t would be
achieved (Streets 1997, 8).

Another approach is for the United States and Japan, as the dominant
suppliers of energy technology and ®nance, to collaborate in establishing
innovative regional ®nancing mechanisms for clean coal and fuel substi-
tution. Aimed primarily at China, such mechanisms could also be utilized
to promote energy ef®ciency and reduce incentives for nuclear power in
North Korea (ESENA 1997).

In addition to reducing acid rain, there are strong incentives for re-
gional cooperation in developing the large reserves of natural gas and oil
in China, Siberia, and the Russian Far East (see Figure 14.1). Located in
remote regions of Russia and China, extracting these resources and get-
ting them to the heavily populated coastal areas in China, Japan, and
Korea will be highly capital-intensive. Regional cooperation is needed to
manage not only the crossing of borders but also the garnering of large
investment funds and the allocation of the resources.

The construction of a large-scale gas ®eld and 4,100 km pipeline from
Irkutsk in Siberia to Ulaanbaatar, Beijing, and Seoul, for example, will
require an estimated investment of US$11 billion. Recently, South Korea,
China, Russia, and Japan agreed to exchange letters of intent to develop
the Siberian gas ®eld. When completed, the gas ®eld would provide 30
billion cubic metres of natural gas to China, Russia, and Korea annually
for 30 years at a much lower price than lique®ed petroleum gas. How-
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ever, there is a long lead time: under the best scenario, the pipeline would
not be ready until 2006 (Korea Herald 1997). Moreover, given the high
level of requisite inter-state cooperation and the enormous ®nancial re-
quirement, some analysts consider the pipeline scheme to be a pipe
dream and recommend transmission lines instead.

In addition to reserves in the interior, there are signi®cant oil and gas
resources offshore, especially near Sakhalin Island in the Sea of Okhotsk
in the Russian Far East. To date, exploration has yielded discovery of 273
million tonnes of oil and 878 billion cubic metres of gas. Unexplored off-
shore reserves are estimated to contain an additional 450 million tonnes
of oil and 700 billion cubic metres of gas.

Lacking the requisite capital and technology, the Russian Federation
offered international tenders for the development of Sakhalin hydrocar-
bon resources. Sakhalin I is a US$15 billion consortium led by Exxon and
including a group of Japanese ®rms led by the Japan National Oil Cor-
poration, as well as two Russian partners. Sakhalin II, a US$10 billion
consortium, is led by the US company Marathon and includes McDer-
mott, Royal Dutch Shell, Mitsui, and Mitsubishi (Rosenthal and Mis-
chenko 1998).

Regional cooperation will be needed not only to extract the resources
but to ensure that their development does not generate an ecological
catastrophe. To date, extraction has been constrained by severe climatic
conditions, including an icing period of up to nine months a year and ice
thickness reaching 1.5±2 metres. The depth of the sea in drilling areas can
reach 30±50 metres. Moreover, the area is one of high seismic activity,
and tsunamis and severe wind sheer are common in the summer months.
Most important, ®scal resources for environmental protection are scarce
in Russia and institutions for environmental governance rudimentary.

Conclusion

Regional cooperation could be an important vehicle to promote more
sustainable and secure production and use of energy in Asia. The grow-
ing reliance on markets ± for energy resources, electricity, and power
sector ®nancing ± suggest that market governance is a crucial component
of a regional energy strategy. The ®rst step, however, is to develop a re-
gional consensus about the goals and objectives of energy policy ± in the
long as well as the short term. Such a consensus should be built on the
integration of environmental and security concerns with economic objec-
tives in an energy strategy.

The development of a regional ± or even subregional ± consensus will
not be easy. The region is wracked by political animosities, perhaps most
strongly in South Asia, and a lack of common language. Signi®cant gaps
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in economic development and political power, along with historical
memories of (Japanese) occupation and fears of (Chinese) expansionism
create undercurrents of mistrust. In many countries in Asia, there is still
little opportunity for critics and innovators ± either inside or outside
government ± to have their say.

Nonetheless, perceptions of common good, as well as economic and ®-
nancial incentives to cooperate, are becoming stronger. A new kind of
social group is emerging: people born after the Second World War who
have travelled in Asia, been educated in the West, speak English, and
have a highly developed sense of social and environmental concerns.
These people are beginning to wield in¯uence in professional and gov-
ernmental circles and may form the core for a new style of leadership and
regionalism in Asia on environmental issues and beyond. Developing re-
gional institutional mechanisms which enhance their voices in regional
dialogue, both of®cial and unof®cial, is the most pressing need.

Notes

1. WRI (1996, 326±327). On a per capita basis, carbon dioxide emissions from the United
States were more than seven times those from China.

2. For an excellent exposition of this argument, see Grollman (1997).
3. For a fuller exposition of the argument, see Zarsky (1997a).
4. The scenario assumes that all major point sources of emissions (existing and new, in-

dustrial and power) install state-of-the-art desulphurization systems and that all other
users of fossil fuels switch to lower-sulphur fuels. Even under a somewhat less ambitious
``advanced control technology'' scenario, in which desulphurization technology is ap-
plied only to new power plants and there is a modest level of fuel switching, sulphur
emissions could be cut or stabilized. See Streets (1997, 12±14).

5. A non-binding investment code adopted by APEC included a provision which eschewed
the practice of lowering environmental standards in order to attract investment. See
APEC (1995, Annex 3).

6. For an interesting look at the role of Asian scientists in creating an ``epistemic commu-
nity' on the issue of acid deposition, see Wilkening (1997).

7. A complete list of ESCAP's regional and associate members can be found on
http://unescap.org/stat/statdata/apin®g.htm.

8. APEC's members are Australia, Brunei, Canada, Chile, China, Hong Kong, Indonesia,
Japan, Malaysia. Mexico, New Zealand, Papua New Guinea, Peru, the Philippines,
Russia, Singapore, South Korea, Taiwan, Thailand, Viet Nam, and the United States.

9. At the APEC Leaders' Summit and ministerial meetings in Vancouver in November.
1997, energy was one of nine sectors identi®ed for ``fast track liberalisation.'' APEC
Currents, The Australian APEC Study Centre, http:/www.arts.monash.edu.au/ausapec/
newsletter/Curr7.htm.

10. For an analysis of the problem of bureaucratic stagnation in the environmental cooper-
ation side of APEC, see Zarsky (1997b).

11. One attempt is the Energy, Security, Environment in North-East Asia project
(ESENA), which links scholars and policy-makers in Japan and the United States in an
effort to develop joint regional policy initiatives. The project is directed by the Nautilus
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Institute for Security and Sustainable Development and the Center for Global Com-
munications in Tokyo. See http://www.nautilus.org/ESENA.
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Regional environmental
cooperation and preventive
environmental policy in
Central and Eastern Europe

Egbert Tellegen1

One of the heritages of the former communist regimes in Central and
Eastern Europe is environmental decay. The old political system has
disappeared but many hot-spots of dangerous forms of environmental
pollution have remained. The process of economic transformation has led
to a drastic reduction of production and consumption and, as a conse-
quence, to the decline of some forms of pollution. In spite of that, it has
also resulted in a deterioration of existing forms of environmental con-
trol. On top of this the introduction of a Western-style market economy
implies new forms of environmental stress, varying from disposables
replacing returnable packing to growing quantities of cars, roads, and
traf®c pollutants.

All sorts of environmental problems in Central and Eastern Europe
have been frequently described and analysed in recent years. The pri-
mary interest of this chapter is the role of regional cooperation in envi-
ronmental problem-solving. The chapter begins with a short discussion of
relatively old forms of international cooperation in the ®elds of mea-
surement and abatement of air and water pollution, followed by a dis-
cussion on European environmental cooperation since 1989 and the role
of environmental issues in the extension of the European Union. The
latter part of the chapter is devoted to recent developments in regional
cooperation to reduce energy use and waste production. Environmental
problems in Central and Eastern Europe have often been de®ned as
problems of inef®cient and wasteful use of natural resources. A main, if
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not the most important, challenge for environmental policy in this part of
the world is to reduce the excessive use of natural resources such as
minerals and fossil fuels. For this reason, the discussion of regional envi-
ronmental cooperation will focus on developments in the ®elds of energy
conservation and waste minimization.

The territory

The term ``Central and Eastern Europe'' is used to refer to those Euro-
pean countries that were governed by communist regimes until the revo-
lutionary changes of 1989 and the disintegration of the Soviet Union and
Yugoslavia. It is not intended to offer equal or, in size or number of
inhabitants, proportional attention to the different parts of Central and
Eastern Europe.

Early forms of regional cooperation

Cooperation within Western and Eastern Europe

Forms of regional environmental cooperation developed within Western
and Eastern Europe long before the fall of the Berlin Wall in 1989. In
Western Europe both the Council of Europe and the European Com-
munity were active in the ®elds of environmental and nature protection.
The Council of Europe, founded in 1949, has been mentioned as ``the ®rst
broadly based international body to have the environment on its work
programme'' (Haigh 1987, 373). It developed activities in the ®elds of
nature conservation and environmental pollution control. The European
Economic Community, founded in 1957, gradually extended its compe-
tence to environmental issues, if only in order to avoid economic advan-
tages for countries with low environmental standards. In Eastern Europe,
Bulgaria, Czechoslovakia, Hungary, Poland, Romania, and the Soviet
Union worked together in the Council for Mutual Economic Assistance
(COMECON), which was founded in 1949. Within COMECON both bi-
lateral and multilateral forms of cooperation developed (Lisitzin 1987). In
1988 a common declaration between the European Community and
COMECON was signed, followed by a special environmental conference
in So®a in 1989 (Baker 1996, 157). East-West cooperation on single en-
vironmental issues started much earlier, and will be discussed below.

Transboundary air pollution

The reduction of air pollution has long been recognized as a common in-
terest of Eastern and Western European countries, even though some
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countries suffer more from transboundary air pollution than others. Both
natural conditions (in particular prevailing wind directions and sensitivity
of ecosystems) and economic activities in neighbouring countries (such as
energy production and other industrial activities) may contribute to these
differences. Among the European countries, Russia is a net importer of
air pollution, most of which originates from other members of the former
Eastern bloc (Kljoev 1997, 6).

In 1975 the Helsinki Conference on Security and Cooperation in
Europe (CSCE) took place. After that meeting, the Soviet Union wanted
to continue the process of deÂ tente in ®elds other than human rights and
arms control, and proposed to discuss environment, energy, and transport
issues (Levy 1993, 81). In 1979, negotiations within the framework of the
Economic Commission for Europe (ECE) of the United Nations led
to the adoption of the Convention on Long-Range Transboundary Air
Pollution (LRTAP). This convention was rati®ed by 32 countries in
Eastern and Western Europe and North America (the United States and
Canada). Even before 1979, the ECE had already initiated the develop-
ment of a European Monitoring and Evaluation Programme (EMEP) for
transboundary air pollution. Under the umbrella of EMEP, Meteo Syn-
thesising Centres were founded in Moscow (known as MSC-East) and
Oslo (known as MSC-West) (Van der Weij 1993, 37). Research was con-
centrated at the International Institute for Applied Systems Analysis
(IIASA) in Laxenburg, Austria.

Within the framework of the LRTAP convention, various protocols
were adopted to cover different air pollutants. In 1985, 18 countries
signed the Helsinki Protocol and thereby committed themselves to
reducing SO2 emissions by 30 per cent by 1993, as compared with the
level of emissions in 1980. Under the 1988 So®a Protocol, the signatories
were committed to stabilizing NOx emissions to 1987 levels by the year
1994. A third protocol, signed in Geneva in 1991, aims to limit emissions
of volatile organic compounds (VOCs) in 1999 to a level 30 per cent
below that applying in 1988 (Hordijk 1991). All the Western countries
and most of the Eastern European countries had reached the 30 per cent
SO2 reduction target in 1993. Many Western countries achieved a much
larger reduction of SO2 emissions.

In 1994, the member states of the LRTAP agreed upon a new SO2 re-
duction plan. The new plan was not emission-oriented but effect-oriented.
In other words, the aim was no longer to achieve equal reductions in
emissions in all member states, but to reduce local depositions as far as is
necessary not to surpass critical loads. The concept of a critical load has
been de®ned as ``a quantitative estimate of an exposure to one or more
pollutants below which signi®cant harmful effects on speci®ed elements
of the environment do not occur according to present knowledge''
(Amann et al. 1992, 1186). This new policy is based on maps of critical
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loads for different parts of Europe (Hettelingh, Downing, and de Smet
1991). There are great differences in the critical loads applying to differ-
ent areas, based, for example, on the different types of soils in these
areas.

It is clear that this new policy makes international cooperation much
more complicated. Local depositions are often highly dependent on
emissions in other countries, and the necessary level of reduction may
therefore differ among member states because of the different effects in
other member states. A logical consequence of the effect-oriented ap-
proach would be the creation of a common European fund from which
investments in pollution reduction would be paid in order to reduce the
most extreme deviations from the critical loads, wherever these are in
Europe.

As early as 1985, the Austrian Minister of Environmental Protection,
Kurt Steyer, suggested creating a common fund for SO2 emission abate-
ment in the framework of the LRTAP treaty. At the time, opponents of
this idea argued that Eastern European countries should not be granted
subsidies for taking environmental measures as long as a large part of
their state budget was still devoted to military spending. Nevertheless,
even though the Cold War has now come to an end, such a common fund
has not yet been created. Western ®nancial institutions do offer ®nancial
aid to individual countries to reduce local and transboundary air pollu-
tion, but cooperation within the LRTAP convention remains limited to
joint studies of the scale and effects of air pollution and the de®nition and
evaluation of policy targets. Even so, the modest scope of LRTAP coop-
eration should not be interpreted as a complete lack of effectiveness. In
the context of the LRTAP, ``weak rules permitted strong consensus
building powers, whereas strong rules would have generated hostility on
the part of governments'' (Levy 1993, 76). The same author characterized
LRTAP cooperation as ``tote-board diplomacy'': ``The protocols were
tote-boards showing who was responsible and who was not'' (Levy 1993,
77). LRTAP protocols put external and internal pressure on countries
who remain off the tote-board or who fail to comply with accepted re-
duction targets.

Transboundary water pollution: The Baltic Sea

Between Eastern and Western Europe, the Baltic Sea is the most ``trans-
boundary'' sea. Abatement of transboundary pollution of the Baltic Sea
has been recognized as a common interest of Western and Eastern
European countries for a long time.

The Baltic Sea is surrounded by Germany, Denmark, Sweden, Finland,
Russia, the three Baltic republics, and Poland. Main pollutants of the
Baltic Sea are discharges of municipal and industrial waste water.
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In 1974 the countries surrounding the Baltic Sea signed the Helsinki
Convention on the Protection of the Baltic Sea. This agreement is usually
abbreviated as HELCOM (referring to the executive commission of the
convention). In 1992, a revised Helsinki agreement was signed by 12
states.

Before the fall of communist regimes, common efforts to protect the
Baltic Sea were limited mainly to the prevention of pollution by ships.
The protection of national sovereignty and secrecy hindered inclusion of
land-based activities and inland waters as sources of pollution, and was in
particular resisted by the Soviet Union. In the revised 1992 version of
HELCOM these sources are included. ``This new approach was revolu-
tionary in the sense that the national, separate approach, which left a lot
of room for national negligence, was given up. The national sovereignty
was no longer seen as an argument against joint action'' (Van der Weij
1993, 101). Another new development starting around 1990 was the par-
ticipation of NGOs in HELCOM. Greenpeace received observer status at
the end of the 1980s, followed by the WWF and the Coalition Green
Baltic, consisting of 15 Baltic NGOs, in 1991. A third new element was
the involvement of international banks: the EBRD, the European In-
vestment Bank, the Nordic Investment Bank, and the World Bank. The
former principle that every country should pay for the reduction of its
own contribution to pollution of the Baltic Sea was given up (Van der
Weij 1993, 101±102). In 1992, together with the new convention, a com-
mon action programme was formulated (EAP 1993). Since the start of the
programme in 1992 15 hot spots have been deleted following proactive
measures (Helsinki Commission 1997).

Compared to East-West cooperation in the frame of the LRTAP to
reduce air pollution, the scope of cooperation in the frame of HELCOM
is much larger. NGOs are involved, priorities of emission reductions are
indicated, and banks are engaged to provide the necessary ®nancial
means to transform priorities into practical measures.

The ``Environment for Europe'' process

The fall of the Berlin Wall and the end of the Soviet Union in 1991 gave a
strong impetus to East-West European environmental cooperation. En-
vironmental issues played a crucial role in the revolt against communist
regimes in Central Europe and in the struggle for independence in the
European republics of the Soviet Union. In Western Europe environ-
mental concern was growing and environmental issues reached a promi-
nent place on political agendas in the early 1990s. Under these favourable
circumstances, a new form of pan-European environmental cooperation,
the so-called ``Environment for Europe'' process, was initiated by East-
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ern and Western European states. A guiding role in this process was
played by pan-European conferences of ministers of the environment,
which were held in Dobris (former Czechoslovakia) in 1991, in Lucerne
(Switzerland) in 1993, and in So®a (Bulgaria) in 1995 (Klarer and Francis
1997, 28±36). The most recent conference took place in Aarhus (Den-
mark) in June 1998. Among the outcomes of the ®rst conference in
Dobris was a pan-European Environmental Action Plan, which was
adopted at the Lucerne Conference in 1993 (EAP 1993) and the so-called
Dobris Assessment, an all-European investigation of environmental con-
ditions, pressures, and problems, which was published in 1995 (Stanners
and Bourdeau 1995). During the So®a Conference six areas of further
cooperation were chosen. Unlike the earlier Environmental Action Plan,
which was primarily a Western initiative, the So®a initiatives were pro-
posed by Eastern European countries and they play a leading role in
their further development. An example of concrete measures to improve
environmental quality is offered by the So®a initiative on local air pollu-
tion. It is chaired by the Bulgarian Minister of Environment and has its
secretariat at the Regional Environment Centre in Szentendre near
Budapest. It promotes cooperation at national and municipal levels. Part
of this So®a initiative is a total phase-out of leaded petrol in all European
countries. A special Task Force Group under the auspices of the UN
Economic Commission for Europe and chaired by the Danish Ministry of
Environment and Energy prepared a declaration for the total phase-out
of leaded petrol in Europe, which was adopted at the Aarhus Conference.

Like environmental cooperation around the Baltic Sea, widely different
institutions are involved in this pan-European environmental coopera-
tion: states, international and supranational organizations, international
®nancial institutions, and non-governmental environmental and business
organizations. ``The Environment for Europe process presents a formi-
dable platform for contact and cooperation between East and West with
the representation of all mentioned countries and organizations. The
Environment for Europe process is unique, no similarly comprehensive
effort exists in other policy areas'' (Klarer and Francis 1997, 28). There
can be no doubt about the fact that this pan-European cooperation has
stimulated information-gathering on hot-spots of environmental pollution
and other environmental problems, and the development of knowledge
of and experience with environmental legislation, strategies, and policy
instruments. Nevertheless, it cannot be denied that there is growing crit-
icism in Central and Eastern European countries of the ways in which
®nancial aid from the West, such as the EU programmes PHARE (Poland
Hungary Assistance for Reconstruction of Economy) and TACIS (Tech-
nical Assistance Commonwealth of Independent States), has been spent.
Too much has been spent on investigations by Western consultancy ®rms
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and too little on investments in local public facilities and industry. Even
in Poland, the country which received by far the largest amount of ®nan-
cial environmental support from the PHARE programme, the share of
®nancial support from the West accounted for less than 5 per cent of total
environmental expenditure in the 1990±1994 period (Kolk and Van der
Weij 1998).

The accession of new member states to the European
Union

The European Union has played a crucial role in environmental cooper-
ation with Central and Eastern European countries. It did and does so for
widely different reasons, summarized by Baker (1996, 152). Among them
are economic considerations: the fear of competition within the Euro-
pean Union by Eastern European enterprises with low pollution costs;
the risk of transfer of Western European enterprises to Eastern Euro-
pean areas with low environmental standards; the opening up of business
opportunities for transfer of ecological technology and enterprises in
Eastern Europe; and the relatively low costs of emission reduction in
Eastern Europe in cases of transboundary air and surface water pollu-
tion. Nevertheless, all these considerations are not enough to give envi-
ronmental protection top priority in cooperation between the European
Union and Central and Eastern European states. At the end of the 1990s
the environmental euphoria of the early 1990s is over in both Eastern and
Western Europe. Central and Eastern European countries no longer
need environmental issues to oppose the communist government in their
national capital or in Moscow. In Western Europe the environmental
issue has lost its prominent place on policy agendas in favour of issues
like unemployment, crime, and entrance into European monetary union.

Under these less favourable circumstances the European Union ini-
tiated a process of eastward extension. This process started with bilateral
European agreements with many individual countries, offering a prospect
of full membership. However, not all the countries that have signed a
European agreement with the European Union can hope for EU mem-
bership in the near future. In 1997 the European Commission published
its Agenda 2000, according to which only ®ve countries should be
selected for a ®rst round of eastward extension of the European Union:
the Czech Republic, Estonia, Hungary, Poland, and Slovenia.

There is a contradiction in the attitude of the European Union towards
Eastern European future member states regarding environmental mat-
ters. On the one hand, new countries are expected to integrate the whole
so-called acquis communautaire. On the other hand, it is completely clear
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that it will take decades before even the ®ve selected countries can ful®l
the requirement of full adoption of European environmental legislation
and environmental standards (Eisma 1997). One may even wonder
whether it is useful that countries in another part of Europe and in an-
other period simply take over the environmental ``infrastructure'' which
has been developed at other places and under different circumstances
(Baker 1996, 158). The European Union was founded as an economic
union, and to date economic interests prevail over environmental con-
siderations. There is a real possibility that some countries will obtain full
membership although they are far from integrating the environmental
acquis communautaire. This would be a signal to other countries with the
ambition to obtain full membership of the European Union not to put
much effort into improvement of environmental legislation and policy
(Eisma 1997, 5).

Of®cial EU statements stress the necessity to integrate ``ecology'' and
``economy'' by means of preventive environmental policies. In reality,
EU support to Central and Eastern Europe is far more economically than
ecologically directed, and more oriented to monitoring and legislation
than to integrative and preventive environmental policy measures.

The need for preventive environmental policies

Effective environmental policy requires more than just exchange of envi-
ronmental information and implementation of environmental legislation
and policy. This is particularly the case in the former communist states,
where scienti®c knowledge was available and environmental quality
standards were high but where technology and management were in a
poor state. This backwardness resulted in wasting materials and energy.
For good reasons, the authorities of the communist countries de®ned
environmental problems primarily as problems of irrational use of natural
resources. Time and again the excessive use of materials and energy in
production processes was criticized (Tellegen 1989). ``We spent, in fact
we are still spending far more on raw materials, energy, and other re-
sources per unit of output than other developed nations. Our country's
wealth in terms of natural and manpower resources has spoiled, one may
even say corrupted us'' (Gorbachev 1987, 85). This failure became a
major driving force behind the process of perestroika. This is reason
enough to focus on regional cooperation in the ®elds of energy conser-
vation and waste minimization as a means to stimulate both economic
ef®ciency and environmental improvement in Central and Eastern
Europe.
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Energy conservation

Energy: A crucial issue

Use of energy plays an important role in widely different forms of envi-
ronmental stress, nature destruction, and related social tensions. In Cen-
tral and Eastern Europe the excessive air pollution in the Black Triangle
(Germany, Poland, and the Czech Republic), the destruction of nature in
northern Siberia, the con¯icts between Hungary and Slovakia regarding
the canalization of the River Danube, and last but not least the Cher-
nobyl catastrophe are examples of the environmental and social impact of
the use of energy.

Final energy consumption per capita in general is not very different
from the West, but compared to the low level of consumption in those
countries energy consumption can be called excessive.2 The disintegra-
tion of Central and Eastern European planned economies was followed
by a drastic decline of economic activities and energy use, but it is rea-
sonable to expect a growing energy consumption when the period of
economic decline is followed by an era of economic growth. In Hungary,
the decrease of energy consumption came to an end in 1992 (Lehoczki
and Balogh 1997, 138).

For many years solutions for problems of shortages and damages
caused by the use of particular sources of energy have been found by
switching from one energy source to another. Nowadays it has become
clear that all forms of energy use which are based on fossil or ®ssile fuels
lead to environmental degradation and environmental risks. The reduc-
tion in use of these sources of energy is achieved in three different ways:. supply ef®ciency improvement. use of renewable energy sources. reduction of end-user demand.
They are usually brought together under the banner of ``energy conser-
vation,'' although strictly speaking this term is incorrect in the case of
implementation of renewable energy.

Large improvements are possible in these three areas of energy con-
servation in Central and Eastern Europe. Some examples are mentioned
below.

Supply ef®ciency improvement

A sector in which energy ef®ciency can be considerably improved is the
supply of heat in buildings. The existing highly centralized systems can be
changed or replaced by more ef®cient decentralized supply systems
(Martinot 1995; OECD/IEA 1995; Batov 1996; Matrosov 1997). The
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Russian cities Rostov-on-Don and Vladimir are among the places where
this decentralization of heat supply has already been put into practice
(Matrosov and Goldstein 1996, 4).

Use of renewable energy sources

There are great possibilities for use of renewable energy sources in Cen-
tral and Eastern Europe. Recently it was estimated that renewable en-
ergy sources (wind and hydro power, solar energy, and energy from bio-
mass) could have provided 30 per cent of the total energy consumption of
Romania in 1995 (Dinica 1997). Russia has a long tradition of using wind
power for electricity generating (Gol'man 1991; Larin 1991). Energy
supply in remote areas and local autonomy have been recently mentioned
as arguments for further introduction of wind energy in both Russia and
the Ukraine (Sjpil'rain 1997, 10; Martinot 1995, 68). The Ukrainian gov-
ernment has supported the development of wind energy as part of its
conversion policy (Martinot 1995, 79; Golubenko and Tsyganov 1997).

Reduction of end-user demand

In Central and Eastern European countries, with their long tradition of
highly centralized energy supply, low energy prices, absence of metering
of energy consumption, and limited possibilities to in¯uence individual
energy consumption, there are huge possibilities to reduce end-user de-
mand for energy. Measures to reduce end-user demand are often com-
bined with measures to improve energy ef®ciency. In Russia, the district
of Chelyabinsk introduced the notion of an ``energy contract'' by means
of which energy conservation services can be paid for through energy
savings (Livinsky 1997, 51).

Forms of East-West energy cooperation

There is a worldwide interest in the development of energy supply in the
countries of the former Soviet Union and other Central and Eastern Eu-
ropean states. As a consequence of the nuclear catastrophe at Chernobyl
in 1986 and the presence of other unsafe nuclear power plants, Western
countries have become strongly interested in the development of nuclear
energy in Eastern Europe. Governmental and non-governmental organi-
zations from abroad strived for the complete closure of the power plant at
Chernobyl (of which two blocks remained in operation after the catas-
trophe and one block is still in operation today) and other dangerous
nuclear power plants. To stimulate the closure or safer operation of 22
unsafe nuclear power plants in Armenia, Bulgaria, Lithuania, the Ukraine,
Russia, and Slovakia, the G-7 group of industrial nations created the
Nuclear Safety Account in 1993. This fund is ®nancially supported by 15
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countries. In 1996 it offered a grant of 118 million ECU to the Chernobyl
nuclear power plant to get the plant closed by the year 2000.

On the other hand, Western enterprises that were not able to sell
nuclear power plants in the West developed strong interests in the conti-
nuity and extension of nuclear power in Central and Eastern Europe.
Development of nuclear power in Central and Eastern Europe thus be-
came a topic in which many interest groups with often widely con¯icting
interests became involved.

The necessity to import fossil fuels on the one hand, and the need to
remain independent of foreign powers (in particular, the Middle East) on
the other, stimulated East-West inter-state cooperation. In December
1994, 49 countries signed the Energy Charter Treaty in Lisbon. Its main
purpose is the guaranteed delivery of fossil fuels (in particular oil and
gas) from the East to the West by means of investment protection, liberal
trade connections, transit facilities, and dispute settlement. Added to the
charter is a special protocol on energy ef®ciency and related environ-
mental aspects. The latter element is more a statement of intentions than
a guiding principle, let alone a legally binding and enforceable rule. The
treaty entered into force in 1998, after it received the thirtieth instrument
of rati®cation.

In the meantime, Western European countries were and are involved
in several energy conservation projects in Central and Eastern Europe.

Energy conservation projects

In the past 10 years a variety of energy conservation projects have been
initiated in Central and Eastern Europe, with support from Western
Europe.

Energy ef®ciency demonstration zones

National states, international ®nancial institutions, the European Union
and its programmes for ®nancial support, and different branches of the
United Nations work together in the Energy Ef®ciency 2000 project. One
of the activities of this programme has been the development of energy
ef®ciency demonstration zones. The demonstration zones have been cre-
ated in several Eastern European countries. In Russia, environmental
zones were ®nancially supported by Germany, the United Kingdom, the
United States, Norway, and the World Bank.

Energy centres

The Thermie Programme of the European Union started in 1992. Its aim
is to promote market penetration of EU energy-ef®cient technologies

POLICY IN CENTRAL AND EASTERN EUROPE 311



throughout Europe. For that purpose it has founded 14 energy centres in
Central and Eastern European countries.

The European Commission Baltic Renewable Energy Centre was
established in Poland in 1994. Its main tasks consist of gathering and dis-
semination of information.

Urban energy ef®ciency projects

In 1994, the Netherlands Agency for Energy and the Environment, called
NOVEM, and the Italian company CESEN started the PHARE Regional
Energy Programme, ``Improvement of urban energy ef®ciency through
multilateral cooperation and development of networks.'' The report on
the ®rst part of the study contains the results of 18 projects. To illustrate
how successful projects to reduce ®nal energy consumption can be, the
results of two of the projects are given below.. Energy management for school buildings in Tallinn, Estonia. This was

a project in which the cities of Tallinn, Kiel (Germany), and Aarhus
(Denmark) participated. The purpose of the project was to reduce en-
ergy consumption in a school by 15 to 20 per cent. It included both
technical improvements such as the tightening of windows and the
renovation of ventilation, heating, and electrical systems, and social
activities like energy management training and raising public aware-
ness. In the school in which the pilot project took place, energy con-
sumption was reduced by 39.7 per cent within one year (NOVEM/
CESEN 1997, 29±32).. Improving the energy performance of residential dwellings in Stary
Smokovec, Slovakia. In this project the cities of Glasgow and Dublin
participated. The purpose of this project was formulated as follows:

To incorporate energy ef®cient design improvements into the reconstruction of
a residential dwelling block in Slovakia, in order to achieve an energy reduc-
tion of 40 per cent; to combine training in insulation techniques with the actual
refurbishment of residential dwellings; to increase householder energy aware-
ness through developing and delivering of local energy advice activities and
services (NOVEM/CESEM 1997, 39).

Within this project energy savings of 47.88 per cent were reached
within one year (NOVEM/CESEM 1997, 39±42).

Constraints on energy conservation

Although it is perfectly clear that there are great possibilities for energy
conservation in Central and Eastern Europe, investments in energy con-
servation are meagre compared to investments in energy production. For
what reasons?
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The dominance of supply-side options

Discrepancies between supply of and demand for energy can be reduced
by changing supply or changing demand. Both from an economic and an
environmental viewpoint, so-called ``demand-side management'' often
has to be preferred over ``supply-side management.'' In other words, in
cases of shortage of energy, reduction of energy use is often a better op-
tion than increasing the supply of energy. Experiences in Western coun-
tries have indicated that there are strong vested interests which hinder
the shift from supply- to demand-side management. The same can be said
of Central and Eastern European countries and the ®nancial aid from the
West to these countries.

Foreign direct investment projects in the ®eld of energy are mainly
concentrated in oil and gas exploration and extraction in Russia,
Kazakhstan, and Azerbaijan, with some in oil drilling in Albania, Hun-
gary, Latvia, and Romania, and hardly any in energy conservation
(including renewable energy sources) (Brendow 1996, 543).

The importance of countervailing power

In order to stimulate energy conservation, strong countervailing power
counteracting the supply-side options of organizations with vested inter-
ests in the growth of energy use should be developed. This can be done in
particular by two types of institutions: environmental and energy conser-
vation NGOs and national and international governmental organizations.

Environmental and energy conservation NGOs can inform their Central
and Eastern European counterparts about different forms of energy con-
servation and the ways in which they can be successfully implemented. In
fact, they are already doing so. By means of the Internet and other forms of
information technology, knowledge about any successful experience with
energy conservation can be made available to local environmental groups
and individual interested citizens in Central and Eastern Europe.

``Joint implementation'' in cooperation with Central and Eastern
European countries is a policy instrument by means of which Western
European countries and the European Union as a whole can ful®l obli-
gations to contribute to worldwide reduction of CO2 emissions. It is
cheaper to reduce CO2 emissions in Eastern and Central Europe than in
Western Europe.

Waste minimization

Waste problems during and after the Soviet period

The dumping of large amounts of waste was considered to be an urgent
environmental problem in the centrally planned economies. In the former
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Soviet Union waste problems were vividly described in newspapers like
Izvestija and Pravda, and in the weekly magazine Literaturnaja Gazeta.
Waste reduction and even wasteless production policies were propagated.
One of the most important advocates of a wasteless production process,
and a member of the Academy of Sciences, described this ideal ``as per-
haps one of the most attractive economic ± and at the same time ecolog-
ical ± concepts of the closing years of this century.'' He expected that in
the twenty-®rst century, environmental pollution in whatever form will be
``considered an unusual event'' (Laskorin 1984, quoted in Tellegen 1986,
232).

In reality, the fall of the Iron Curtain aggravated some waste problems
in Central and Eastern Europe. It stimulated the import of hazardous
waste from Western countries. In general there are no vested interests in
receiving polluted air or water from neighbouring countries. However,
the same cannot be said of receiving waste from abroad, because money
is paid for it. Waste may be imported legally or illegally, with or without
the consent of the public authorities of the receiving countries. In both
cases this may be opposed by NGOs and less organized local groups of
individual citizens.

As early as 1989, the Basel Convention on the Control of Trans-
boundary Movements of Hazardous Wastes and their Disposal was
adopted. It entered into force on 5 May 1992.

The main provisions of the convention call for the following action by states:
1. Information exchange with other parties on waste exports and imports,

through designated national authorities.
2. The prohibition of waste exports to countries that are not party to the con-

vention or to countries which are party to the convention but which have not
expressly authorized waste imports.

3. The licensing and supervision of persons transporting or disposing of waste.
4. The packaging, labelling and transport of waste in accordance with inter-

national rules and standards.
5. Cooperation on the environmentally sound management of waste.
6. Mutual information in the event of accidents during the transboundary move-

ment of waste (EAP 1993, V1±21).

Nevertheless, as a consequence of the revolutions which took place in
1989, the same year as that in which the convention was adopted, Central
European countries have become a favourite destination for hazardous
waste from Western countries. In fact, transport of hazardous waste to
this area started earlier. The former German Democratic Republic,
Poland (Bernstorff and Puckett 1992), and Romania (Bernstorff and
Totten 1992) are among the countries to which hazardous waste was
transported. Local groups, often supported by international organizations
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like Greenpeace, have been successful in preventing or interrupting
imports of waste from the West. Sometimes the waste was sent back to
the country from where it came. Nowadays rules regarding export from
EU countries to other countries are stricter than in the past and will
probably reduce legal and illegal export of waste from the West to the
East in the future.

Cleaner industrial production and products

From both a technological and a sociological perspective the development
of environmental measures by industrial enterprises in advanced (post-)
industrial societies can be characterized as a process of internalization.
The ``internalization'' of environmental technology can be illustrated by
the development of technological measures to reduce air pollution. In the
past, high chimney stacks were built to dilute and spread industrial air
pollution. The next step was the introduction of so-called end-of-pipe
technology. Filters were installed in stacks and air pollution was trans-
formed into solid waste. The third phase in this development was the in-
troduction of clean(er) production processes, combined with the use of
clean(er) materials within production processes. Corrective technology at
the end of the production process was replaced by preventive technology
within the production process. Cleaner production has been de®ned as
``the continuous application of an integrated preventative environmental
strategy to processes and products to reduce risks to humans and the en-
vironment'' (Verspeek 1996, 78). As a social process the development of
cleaner production in recent years can be de®ned as the transfer from a
defensive or compliance approach to an offensive or innovative approach.
As long as a compliance approach prevails, the necessity to reduce emis-
sions in order to obey ®xed standards of governmental environmental
policy will be the starting point for environmental measures within
enterprises. Ways will be looked for to conform, with the least cost and
effort, to the standards formulated by others. When an innovative
approach is followed the starting point is the design of production pro-
cesses which best ®t both economic and ecological criteria. In the past
decades great successes with such an innovative approach have been
reached in many countries (Groenewegen 1996; Van Berkel 1996). In
many cases it was possible to take preventive measures that created eco-
nomic-ecological win-win situations. ``Pollution prevention pays'' was the
principle on which many environmental innovations in industry were
based. In general, the more complicated process of environmental im-
provement of products is preceded by the environmental improvement of
production processes (Reijnders 1996, 28)

Cleaner production and sustainable product development are sup-
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ported by the United Nations. The UNEP cleaner production programme
started in 1990 (Aloisi de Larderel 1995), and the UNEP working group
on sustainable product development was founded in 1994 (Van Weenen
1997).

Cleaner production programmes in Central and Eastern Europe

In recent years programmes for clean(er) production have been put into
practice in Central and Eastern Europe with the support of Western
European countries.. The Norwegian Society of Chartered Engineers initiated cleaner pro-

duction programmes in Poland, the Czech Republic, and Slovakia
(Nedenes 1994; Dobes 1997).. The World Environmental Centre (WEC) initiated projects in Poland,
the Czech Republic, Slovakia, Hungary, Romania, Bulgaria, Estonia,
Latvia, and Lithuania (Lindhqvist and Rodhe 1994, 4±5).. The Danish government supported industrial waste minimization proj-
ects in Poland, Hungary, and the Baltic states (Lindhqvist and Rodhe
1994, 5).

Barriers to cleaner production in Central and Eastern Europe

The introduction of cleaner production in Central and Eastern Europe is
hindered by different barriers (Csalagovits 1997). It may sound strange,
but their simplicity and cheapness sometimes seem to be a handicap for
cleaner production measures. In Lithuania so-called ``good housekeeping
measures'' suffer from ``a ®xation on technical solutions by production
managers, low status associated with such measures, dif®culties in moti-
vating the staff, an embarrassment that these rather simple measures had
not been thought of earlier, and a general failure to recognize their
importance'' (Staniskis 1996, 46). Another barrier is the lack of a tradi-
tion of ef®ciency improvement measures in former planned economies
(Lindhqvist and Rohde 1994, 10). Interestingly enough, not only the
remnants of centralized decision-making in the past but also the contem-
porary absence of state power in the ®eld of environmental protection
have a negative in¯uence on the development of cleaner production
(CP). ``The effectiveness of CP programmes is often constrained by the
absence of an appropriate national framework containing long term en-
vironmental policies and strategies, by uncoordinated use of economic
incentives and penalties, and lack of appropriate regulations and en-
forcement strategies'' (Wangen 1996, 19).
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Ef®ciency improvement is not enough

Much has been written about the disastrous state of the environment in
Central and Eastern Europe in recent years. Before and after the fall of
communism, lack of ef®ciency in the use of materials and energy has been
considered as the main cause of environmental decay. The presence of
large undisturbed natural areas with a great biodiversity in Central and
Eastern Europe, and the fact that the use of natural resources per capita
in general is not higher than in Western Europe, have been mentioned
less often. There is almost no difference of opinion about the necessity of
greater ef®ciency of resource use in order to improve environmental
quality in Central and Eastern Europe. But the net effect of these
improvements may be more than counteracted by the introduction of
elements of a Western lifestyle in ®elds like household consumption,
transport, and recreation. The production of cars, the construction of
highways, and, as a consequence, the deterioration of public transport
systems offer just one example of the environmentally damaging effects of
East-West cooperation in Europe. However, it is beyond the scope of this
chapter to discuss how Central and Eastern Europe could be protected
against the devastating environmental effects of a Western lifestyle.

Recommendations: Aid and trade

This chapter has presented the development of different types of envi-
ronmental cooperation in Europe. This cooperation started with exchange
of information and formulation of policy targets by states. In a later stage,
widely different organizations became involved and money was made
available for pilot studies and treatment of hot-spots of environmental
pollution in Central and Eastern Europe.

Preventive environmental policy which is propagated so often in of®cial
documents does not strongly pro®t from Western support to Central and
Eastern Europe. Initiatives in that direction have been taken and suc-
cesses have been achieved, but they play a minor role in the actual de-
velopment of energy consumption and waste production in that part of
Europe. What can be done to stimulate preventive environmental mea-
sures in these ®elds? Only a brief answer will be given to this question.

Aid

Financial support to Central and Eastern European countries should be
related more directly to preventive environmental measures like energy
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conservation and waste minimization. The creation of so-called ``revolv-
ing funds'' could be a useful way in cases in which preventive measures
can be paid back by reduction of costs. Energy conservation measures
can be paid back by savings on the energy bill. Waste minimization mea-
sures may also lead to a reduction of payments for pollution or for
materials that are no longer wasted. In cases of extreme environmental
stress, subsidies for preventive measures can be justi®ed even if the costs
cannot be paid back in a reasonable period of time. In such cases at least
part of the subsidy should only be paid after the proposed measures have
proven to be effective.

Trade

The most important driving force behind environmental policy measures
within the European Union has always been the avoidance of market
distortions by differences in the environmental policy measures of the
different member states. Energy conservation and waste minimization
could also play a role in trade measures. Trade can be in¯uenced not only
by national states and supranational organizations such as the European
Union, but also by NGOs. They can try to convince consumers not to buy
the products of factories which are wasting materials and energy. It is
clear that this is an extremely complicated matter in which different quite
respectable though contradictory policy goals can come into con¯ict with
each other. Nevertheless, when the so often stated ambitions of preven-
tive environmental policies really are put in practice, these types of mea-
sures probably cannot be avoided.

Notes

1. The author is greatly indebted to Gert van der Meer, Ckees van Oijen, Linda Pietersen,
and Stephan Slingerland for critical comments on an earlier draft of this text and to
Gemmeke Caron, Ante Matser, Jord Neuteboom, Jeroen Splinter, and Frans Verspeek
who provided much of the literature which has been used in preparing this chapter.

2. For data on Russia, see OECD/IEA 1995, 43.
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16

African regional organizations and
environmental security

Gregory W. Myers

The purpose of this chapter is to review the role that African regional
organizations have played in addressing environmental issues, particu-
larly land and natural resource degradation. The chapter will draw les-
sons from three organizations: the Inter-State Committee for Drought
Control (CILSS), the Intergovernmental Authority on Development
(IGAD), and the Southern African Development Community (SADC).
Each organization represents countries in three different regions of the
continent with unique environmental concerns, objectives, and strategies
for addressing them.

Following this introduction, the chapter examines the role of property
rights in land degradation, and particularly how land tenure policy can be
used to address environmental concerns as well as other social problems.
As such, the focus on land tenure reform is used as a criterion to deter-
mine the ef®cacy of regional organizations in dealing with transbound-
ary environmental concerns. The next section reviews efforts of the
CILSS, IGAD, and the SADC in addressing environmental regional
concerns, particularly noting the ways, if any, in which they consider
property rights and resource tenure security as variables in achieving
their objectives. The chapter will conclude with a brief discussion of les-
sons learned.

In all three regions land degradation, deserti®cation, and deforestation
are critical issues. There are more than 2 billion hectares of arid land
in Africa. More than two-thirds of the continent's land is desert or dry
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zones, and becoming increasingly degraded and unusable. Aside from
climatic variations, much of the continent's land degradation is due to
deforestation and other types of resource misuse as a result of social
problems or policies.

Deforestation in Africa is caused by a number of factors, including land
clearing for agriculture and cutting trees for fuelwood and other uses.
The FAO estimates that approximately 13,000 square kilometres of
African forests disappear each year (FAO 1985; 1995). Since 1960 it is
estimated that 18 per cent of African forests have disappeared (WRI
1997), and in many locations the process is accelerating. This is of course
exacerbated by of®cial population growth rates for the continent that
average at least 3 per cent per year.

In addition to deforestation, other social forces contribute to degrada-
tion. Numerous pre- and post-Cold War con¯icts in Africa have had
either a direct or indirect impact on the environment. Wars contribute to
environmental damage as much as, if not more so than, natural disasters.
Over the last few decades con¯icts have occurred or are taking place in a
majority of countries, involving a majority of the continent's populations.
These con¯icts have been in the Horn of Africa (Somalia, the Sudan,
Ethiopia, and Eritrea), southern Africa (Mozambique, Angola, parts of
South Africa, and the Democratic Republic of Congo, formerly known as
Zaire), West Africa (Liberia and Sierra Leone) and East Africa (Rwanda
and Burundi), to name only a few. This list does not include major civil
disturbances in Algeria, Kenya, Nigeria, Uganda, and most recently
Guinea-Bissau.

Wars destroy fragile ecosystems, wildlife populations, forests, and
farmland. Wars also destroy economies and infrastructures, and displace
populations. The United Nations High Commissioner for Refugees
(UNHCR) estimates that there are currently at least 8 million displaced
people in Africa (UNHCR 1997). Unof®cial estimates of displaced pop-
ulations in Africa are remarkably higher. For example, in Mozambique
during the civil war in that country, estimates of internally and externally
displaced populations reached as high as 4 million people, or better than
25 per cent of the population (Drumtra 1993; Myers 1994). In several
countries, displacement continues beyond a single generation so that dis-
placement becomes a way of life.

Displaced populations have an impact on resource use and conserva-
tion. First, humanitarian efforts following or during con¯icts frequently
take precedence. Prevention of starvation and genocide is paramount
over resource conservation. Populations are often settled or self-settle in
areas that are perceived to be secure. These areas are frequently already
overpopulated. The increased burden on the environment usually results
in resource mining of trees, land, and wildlife. Typically, once the con¯ict
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ends displaced populations are reluctant to return home, and when they
®nally do, permanent residents left behind are faced with an over-
exploited environment. It is not uncommon in recent African con¯icts for
there to be post-war waves of displaced populations as people and com-
munities seek to capture new economic opportunities or abandon areas
that are no longer sustainable.

In many African countries, as a result of wars, poor economic and
social policy, overpopulation, and many other factors, standards of living
have decreased signi®cantly, while hunger, misery, and population dis-
placement are conditions that have become the norm. These stresses
often force rural communities to abandon ``traditional'' or ``customary''
resource conservation practices and overexploit resources for survival.

Beyond these causes, market globalization may also have mixed con-
sequences for political stability and environmental sustainability. Global-
ization is creating opportunities for many states to capitalize on new
economic opportunities, and focus on broader political and social issues.
For example, processes of globalization have given some former eco-
nomic ``basket cases'' in Africa, like Uganda, access to new markets and
technology. Along with market and political reforms this has helped to
promote dramatic economic growth and market ef®ciencies in this coun-
try over the last few years.

At the same time, market globalization may also created economic and
political pressures in many emerging economies, as well as some estab-
lished or developed ones, which could negatively affect resource use and
conservation, leading to resource mining. There is greater pressure than
ever for the emerging markets in Africa to open their doors to trade re-
gionally and internationally. This will increase with the US government
spearheading programmes like ``Trade not Aid.'' While this may have
many bene®ts, many African countries only have natural resources to
trade in exchange for the commodities that they purchase. This often
leads to resource mining in timber and forest products, wildlife and ®sh,
and minerals.

In southern Africa there are already concerns that South African
businesses, in some cases in partnership with Mozambican operations, are
over-hunting wildlife reserves and ®shing grounds in Mozambique. South
Africa's need to compete in a broader international economic arena, let
alone within the region, may lead to both economic and environmental
shocks in many of its trading partners. This imbalance between South
Africa's commercial power and the strength of the comparatively poorer
nations in the region may facilitate resource mining by South African
businesses in the region. There is already evidence that South African
businesses are exploiting weak regulatory structures in neighbouring
countries to acquire and exploit massive tracts of land and other resources.
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As a result of these numerous pressures ± social and climatic ± resource
degradation is increasingly problematic for many communities in Africa.
Global and regional organizations have focused on environmental con-
cerns in Africa for nearly three decades, with varying degrees of success.
Before turning to a discussion about the ways in which the CILSS,
IGAD, and the SADC have focused on resource degradation, brief cri-
teria for analysis must be established.

Property rights and natural resource management

A premise of this chapter is that land and natural resource tenure security
is an integral part of sound land-use management and natural resource
conservation. Land tenure or property rights that are inappropriate for a
given economy or social structure will lead to overexploitation of re-
sources and contribute to resource degradation, among other outcomes
(Thiesenhusen 1991; Southgate, Sanders, and Ehui 1990; Black 1994).
This is particularly so if the tenure rights are viewed as weak, discourag-
ing long-term investment and local-level management decisions. Con-
versely, where policies for use of land and natural resources are relevant
to economic and political structures and conditions, and are participatory
in nature, investors and other resource users tend to make long-term and
ef®cient investments that promote sounder resource use and higher levels
of production. In addition, clear tenure rules that are understood by all
tend to reduce the chances of mismanagement of resources, corruption,
and resource con¯ict.

In many developing countries, the balance between the objectives of
the state and those of private interests or civil society are not always even
or congruent. The state and eÂ lite bureaucrats are often predatory,
restricting popular decision-making about resource use and downstream
bene®ts accrued from the exploitation of resources. Further, the state's
capacity and will to enforce national regulatory laws in the face of private
predators are not always evident. States have vested interests in main-
taining control over valuable natural resources. These ``national inter-
ests'' often lead them to construct or enforce tenure systems that are not
always in the best interests of the economy or the environment.

Most countries in Africa nationalized control over land and other nat-
ural resources following independence. This was done in the name of
nationalism or progressivism, or in reaction to colonialism. Laws were
also often enacted as a reaction to national political struggles between
old and newer power structures: urban educated eÂ lite versus rural chiefs,
to name one example. In some countries, such as Mozambique, post-
independence land reforms were a rejection of all the old ways, colonial
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and pre-colonial. Despite these nationalization campaigns, or as a result
of them, resources were misused and mismanaged, and economies suf-
fered. Environmental degradation continued at an alarming rate through-
out the continent. At the same time, these policies contributed to political
instability.

In the last few years policy-makers have increasingly become aware of
the problems and limitations of the nationalized economies and property
systems ± recognizing connections between property rights, economic
growth, and conservation. As a result a number of African countries have
begun to discuss or experiment with different property rights systems that
permit greater transparency, market interaction, and popular participa-
tion in decisions about resource use and management. Consequently,
property rights reforms, particularly for land, water, and forestry, have
become part of national and regional-level discussions about conserva-
tion programmes in Africa. The CILSS, IGAD, and the SADC have, to a
lesser or greater extent, included tenure reform issues as part of their
objectives. The analysis that follows looks at the way the CILSS, IGAD,
and the SADC have focused on land and natural resource tenure issues
as part of their efforts to address resource degradation within their re-
spective regions

Land tenure reform (including secure access to, and decentralized
control of, resources) is also seen increasingly as relevant to political sta-
bility in many countries. There is a growing discussion focusing on the
causal linkages between environmental degradation and civil con¯ict.
Evidence from numerous countries suggests linkages on the one hand
between subnational and international con¯ict and, on the other hand,
resource scarcity and insecurity of resource tenure. Numerous cases from
Africa demonstrate this relationship, including Rwanda, Somalia, the
Sudan, and Ethiopia (Homer-Dixon 1991; 1994; Myers 1997b; African
Rights 1993; Besteman and Cassanelli 1996).

A second premise of this chapter is that there are signi®cant con-
nections between property rights, sound resource management, and sta-
ble political structures. The more regional organizations link environ-
ment, resource access and security, and governance issues, the more they
will enjoy more stable and robust economies and political institutions.
This chapter will also look at the way the CILSS, IGAD, and the SADC
have, if at all, focused on resource tenure security as a variable in con¯ict
or con¯ict prevention, and by extension environmental degradation.

Regional organizations and the environment

Beginning in 1972, the UN Conference on the Human Environment fo-
cused world attention on global environmental concerns. Africa was par-
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ticularly singled out as a potential ``hot-spot.'' The 1972 conference was
followed by numerous other environmental forums and treaties. It also
led to the development of UNEP, which has itself created numerous
other global and regional programmes, conferences, and forums. Many of
these also focused on environmental issues, and many others that were
created for other purposes have, over the years, modi®ed their foci to
include environmental concerns.

One organization created by the United Nations, the World Commis-
sion on Environment and Development (WCED), argued in 1987 that a
concept of ``sustainable development'' was needed. This position was
quickly adopted by regional organizations, particularly those in the de-
veloping world, and later followed by discussions about greater popular
participation by target populations in regional organization management.

In 1987, the WCED recommended a second UN-sponsored global
conference on the environment, which would more broadly address en-
vironmental issues and include wider participation. This recommendation
eventually led to the 1992 UN Conference on Environment and Devel-
opment (UNCED, also know as the Earth Summit) in Rio de Janeiro.

Despite these numerous forums, international and regional bodies
have had limited success in addressing national and transboundary envi-
ronmental problems. Indeed, in many instances the overall global envi-
ronmental picture is signi®cantly worse than it was in 1972 (Halpern
1992). For example, despite massive bilateral and multilateral assistance,
environmental destruction has not been halted in many African coun-
tries. In the Sahel, deserti®cation continues, and has become worse as a
result of natural and manmade disasters over the last two decades
(Bohrer and Hobbs 1996).

This apparent gap between global conservation objectives and con-
tinued environmental degradation suggests that past strategies have not
been successful. It may not be that more ®nancial and ``expert'' human
resources are required to mitigate these trends, but rather a rethinking
about the role that global and regional organizations should play in
addressing this concern. Experiences from three African regional organ-
izations are revealing.

The CILSS

The Inter-State Committee for Drought Control was formed in 1974 and
is composed of nine countries (Burkina Faso, Cape Verde, Chad,
Guinea-Bissau, Mali, Mauritania, Niger, Senegal, and the Gambia). The
Committee's functions are many and have changed over time, but focus
largely on natural resource management and conservation. The CILSS is
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an interesting example of a regional organization that has continued to
evolve over the years since its establishment.

The CILSS has three characteristics that set it apart from other re-
gional organizations. First, it was formed speci®cally in response to an
environmental crisis, the 1968±1974 Sahelian drought and famine. Sec-
ond, the CILSS began operations by concentrating on rural and ``least-
developed'' sectors of the economies in the region, as opposed to most
other regional organizations that are established to promote trade and
commercial development. And third, the CILSS has a unique relationship
with the donor community via a sister organization, the Club du Sahel.

The Club du Sahel, which is part of the OECD, was approved by
member states in 1976. In addition to Sahelian representatives, the Club
is composed of bilateral and multilateral donors including the World
Bank and the UNDP. The Club's main functions are to coordinate policy
dialogue and assistance between donors and recipients (mainly the
CILSS), and to prevent overlapping and competing programmes and
objectives.

Despite years of substantial ®nancial assistance from the Club (and
other bilateral and multilateral assistance), and work within the organi-
zation and between it and member states, the region is nowhere near its
initial goals of achieving self-sustaining economic development, food self-
suf®ciency, and deserti®cation control. But this does not mean that the
organization has not seen success, nor that it does not have the potential
to achieve success in the long term. Indeed, thus far some of its greatest
accomplishments have been to refocus the way it looks at environmental
issues, particularly linking resource security and conservation, and how it
strives to make discussion more participatory and decentralized. This
success has been predicated on a series of moves within the organization
that began following its inception.

This CILSS process, particularly with regard to resource management
and control, has evolved over many years. As stated above, beginning
with its inception in 1974 it focused on rural issues, and particularly en-
vironmental degradation as a result of drought. For 10 years following
inception the organization had some success (increased donor assistance
and more focused attention, better knowledge about environmental
issues affecting the region, and regional institution-building). But the or-
ganization also realized that, despite these efforts, conditions were wor-
sening. Hence, member states began to focus attention on developing
greater understanding of linkages between factors in complex environ-
mental problems.

In 1984, with the Nouakchott Conference in Mauritania, the CILSS
recognized the need for greater community participation by emphasizing
increased involvement of local populations in development projects. In
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1989 the CILSS moved a step forward with the Segou Round Table on
Local-Level Natural Resource Management in the Sahel, held in Segou,
Mali.

This meeting focused greater attention on land tenure security as part
of the overall environmental problem faced by the region, and for the
®rst time really began to expand participation in the discussion process.
Segou brought together representatives from government, rural com-
munities, donors, and NGOs. The main premise of this meeting was to
begin a discussion about the need for a shift in the locus of power among
Sahelian states to achieve sustainable development (Freudenberger
1994). The Segou Declaration recognized the necessity of decentraliza-
tion, but stopped short of recommending speci®c mechanisms for achiev-
ing this.

The next steps came in 1994 with the Praia Regional Conference on
Tenure and Decentralization, held in Praia, Cape Verde. Conference
delegates noted that between the conferences in Segou and Praia, envi-
ronmental conditions had continued to deteriorate and deserti®cation
was worse in the Sahel. Delegates in Praia noted that past declarations
had not gone far enough to achieve national-level reforms. Not surpris-
ingly then, conference organizers subtitled the conference, ``to achieve
democratic, participative and decentralized management of natural
resources in the Sahel'' (cited in Freudenberger 1994). As with Segou,
rural resources users were not only considered as the main target bene®-
ciaries of policy reform, but also as participants in discussion about the
nature of reforms and how they should be implemented.

The successes of these conferences (Nouakchott, Segou, and Praia)
were supported by nine different national-level activities from 1991 to
1994. These ranged from technical assistance and research focusing on
deserti®cation and other environmental issues to conferences and semi-
nars in the nine CILSS countries.

Praia, like preceding conferences, created opportunities for cross-
sectoral and cross-boundary discussions, as well as for donor, NGO, and
government coordination. It did not attempt to set national-level objec-
tives. It ended without a clear mandate, or even a strategy for addressing
the multifaceted problems faced by the members regarding natural re-
source management and decentralization. A follow-up meeting was
scheduled for later the same year to take place in Kenya. This meeting,
attended by a few ``key'' people from the CILSS and the Club du Sahel,
developed a three-year action plan for the CILSS.

Clearly, the push to slow and eventually reverse environmental degra-
dation must come from a number of directions. It might be facile to sug-
gest that the regional organization should push harder to encourage re-
form that will lead to faster changes, ensuring environmental security and
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reducing deserti®cation. Indeed, one might ask why Praia ended without
a clear mandate? Or better still, why after all these years the CILSS is no
closer to achieving its target objectives than it was when it ®rst began
operation.

The answer is that environmental transformation and reform of natural
resource management in the CILSS must not only come from within each
member country, but also from rural dwellers who themselves use the
resources. This would then suggest greater participation in the discussion
process, and eventual decentralized and democratized control over re-
source management and the bene®ts that accrue from exploitation and
conservation. In this regard, the CILSS has best helped by coordinating
actions, creating opportunities for discussion among members, and giving
rural groups and individuals opportunities to confront national political
structures; but it has not dictated or enforced ``decisions'' made at the
regional level. To do so would probably have undermined goals and
marginalized rural voices. Further, members have used the CILSS to ini-
tiate discussion of problems and solutions that are often not politically
acceptable (at least initially) in their own countries. A prime example is
the discussion about the relationship between environmental conserva-
tion and land tenure reform.

Members have also used the forum to judge, and in some cases follow,
the experiences of other member states. For example, Senegal's decen-
tralization (and democratization) efforts to transfer control over re-
sources to local and more democratic institutions have been a long process,
marked by political tensions and setbacks within Senegal that continue to
this day. Nevertheless, Senegal has achieved a remarkable degree of
success, beginning in 1964 with its programmes to develop locally elected
councils which have responsibility for, among other duties, managing
resources.

It is clear that other countries in the region have watched and learned
from Senegal's experiments. Guinea and Niger have enacted (or are in
the processes of enacting) forest legislation that grants increased rights to
local populations living in the area of forests. Chad, Burkina Faso, and
Mali have also engaged in constructive environmental policy reform
programmes based upon examples derived from other members. Most
notably, the development of forest codes has included the opinions of
local populations, as well as facilitating the participation of local popula-
tions in the management of forest resources and the bene®ts from the
exploitation of those resources. In conjunction with the CILSS, almost
all member states have begun national-level dialogues about property
rights reform and more localized participation in resource management.

In addition, the organization has been more successful than others in
creating options for member consideration, rather than strict-rule guide-
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lines at the regional level that cannot be followed. For example, the 1990
CILSS Food Aid Charter promotes food security among member states.
However, as the past Executive Director of the CILSS, Brah Mahamane,
states, ``the Charter does not seek to force member countries to follow a
strict `modus operandi'. Each country operates within its own political,
institutional and economic constraints'' (CILSS and OECD 1993, 4).

The ®rst premise articulated in the introduction of this chapter is that
environmental degradation is related to, in part, the nature of property
rights systems and the degree to which these systems secure tenure rights
and democratize control over resources and the bene®ts from resource
exploitation and conservation. In this case, the CILSS has made impor-
tant forward progress in generating discussion among member states
about these linkages, thus the organization may yet achieve its initial and
re®ned objectives to reduce deserti®cation and achieve economic self-
suf®ciency in the future.

Where the CILSS has been most criticized is in the workings of its
national-level coordinating committees (CONACIL). The Club du Sahel
has been critical of the way member states control the committees, par-
ticularly their attempts to silence national committees' public discussions.
On the other hand, member states have argued that the CONACIL are
disruptive and interfere with national-level objectives and politics. These
criticisms explain potential tensions between regional ``goals'' and re-
gional ``needs,'' and further illustrate that regional solutions will not
necessarily come from regional organizations, but from the people who
live within these regions themselves.

IGAD

The Inter-Government Authority on Drought and Development
(IGADD) was formed in 1986. Comprised initially of six countries in the
Horn and eastern Africa (Djibouti, Ethiopia, Kenya, Somalia, the Sudan,
and Uganda), its initial focus was on food security, drought, deserti®ca-
tion, and other transboundary environmental issues. In 1993 Eritrea
joined the group and in 1995 the body was ``revitalized'' and renamed the
Inter-Governmental Authority on Development (IGAD).

Like West Africa, this region has experienced severe climatic con-
ditions that have led to famine, death, and population displacement of
several hundreds of thousands of people in the last two decades. Perhaps
more importantly, the region has been home to some of the worst and
longest-running civil violence on the continent. These wars have also
contributed to population displacement, death, and environmental
destruction.
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IGAD differs from the CILSS in several ways. First, it is substantially
younger. Second, IGAD has more provisions that focus on economic and
commercial linkages throughout the region, mirroring other African re-
gional organizations. Third, it has far fewer ®nancial resources than the
CILSS. Fourth, the member states are not as homogeneous as are those
in the CILSS. Finally, it faces a number of ongoing civil battles within and
between member states that undermine its work.

Between 1986 when IGAD (IGADD) was formed and 1995 when the
body was revitalized, IGAD accomplished few of its central tasks. The
high number of armed con¯icts in the region and the massive number of
displaced people forced the organization to become more involved in
con¯ict resolution and humanitarian efforts as prerequisites to achieving
any of its other environmental or economic growth objectives.

The second premise presented in the introduction to this chapter is that
there is a relationship between property rights, resource management,
and political stability, or in the case of the IGAD countries, violence.
Conservation and sustainability cannot be achieved without proper re-
source rights, and as long as wars continue in the region, populations are
killed and displaced and ®nancial resources are focused on humanitarian
efforts. IGAD has apparently begun to move in this direction, as it has
increasingly sought help from bilateral and multilateral donors to mediate
ongoing con¯icts in the region.

The new 1995 charter authorized the body to promote economic inte-
gration in the subregion, in accordance with the Common Market for
Eastern and Southern Africa and the African Economic Community.
More importantly, the revitalized group recognized the relationships be-
tween environmental issues, particularly environmental security and sus-
tainability, economic development, and peace. The new charter included
two key provisions on capacity-building for con¯ict prevention, resolu-
tion, and management; and the alleviation and mitigation of refugee
problems.

Just as it was reviewing its agenda, in 1994 IGAD adopted the Decla-
ration of Principles for the Settlement of Con¯ict in the Sudan. The gov-
ernment of the Sudan rejected IGAD's initial offers to mediate the con-
¯ict and pursued a separate track of ``peace within.'' In 1997 the Sudan
®nally agreed to participate in an IGAD discussion on peace, but has
failed to implement human rights guarantees in the southern part of the
country ± a minimum requirement in the peace process. Nevertheless,
IGAD has continued to provide a forum for discussion between combat-
ants and between donors and member states. IGAD has also been
involved in attempts to mediate the con¯ict in Somalia, which have also
been supported by major bilateral and multilateral institutions. IGAD
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has recently become involved in the latest round of violence between
Ethiopia and Eritrea.

While none of these efforts thus far has resulted in complete success,
they have moved the con¯icts to the forefront of the agenda of an orga-
nization that was created to address regional environmental and food
security concerns. They have also helped to focus global attention on
resolution of the con¯icts as part of any other work in the region.

Again, in defence of IGAD, regional organizations historically have
had little success in preventing or stopping inter-state con¯icts once they
begin, particularly in Africa where institutions are relatively poor and
weak. Perhaps more importantly, there is a strong bias against inter-state
interference by other African countries. This is institutionalized in the
terms of the OAU. Nevertheless, until the violence issues are resolved in
the Sudan, Somalia, and now between Ethiopia and Eritrea (let alone
smaller con¯icts that are brewing elsewhere in the region), IGAD's effec-
tiveness to address regional environmental concerns, particularly trans-
boundary issues such as deserti®cation and deforestation, will remain
limited.

Despite its limited successes thus far, IGAD, like the CILSS, has
worked diligently in the last few years to decentralize its approach and
the programmes that it recommends. The Sahara and Sahel Observatory
has provided linkages between the CILSS and IGAD, hosting confer-
ences and seminars for members and specialists from both organizations.
The Observatory has been particularly keen on helping IGAD to study
the land tenure lessons learned by the CILSS over the past few years.
Studying the ``successes'' of the CILSS and other organizations, IGAD
has attempted to develop a better understanding of the region's environ-
mental problems through research and dialogue, and it has worked to be
more inclusive in seminars and conferences.

In addition, IGAD has decentralized other environmental programmes
as they evolve. For example, following the 1994 IGAD Eleventh Session
of the Council of Ministers, the organization has sponsored two regional
programmes in response to the 1994 UN Convention to Combat Deser-
ti®cation. These programmes supported environmental education and
enhanced public awareness across the region. Not only did they recom-
mend a new school curriculum focusing on environmental education, but
more importantly articulated the need for greater local community par-
ticipation in the management of resources and conservation efforts.

As in the discussion on the CILSS, it is problematic to assume that
IGAD will or should resolve regional environmental problems. It may be
more effective to consider the ways that IGAD can provide forums for
members to come together and discuss ways that these issues should be
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addressed at a more localized level and in a more participatory and
democratized way.

At the end of the day, environmental concerns such as land degrada-
tion, deserti®cation, and deforestation in the region will continue so long
as the ®ghting continues and rural dwellers themselves do not have the
chance to assume ownership responsibility for the changes that must take
place. But more importantly, IGAD has an opportunity to help members
and member populations to see that when discussion about natural
resources and participation is truly localized and democratized, the ®ght-
ing may well stop. In effect, IGAD must help members to see the con-
nections between the two premises articulated in the introduction to this
chapter.

The SADC

The SADCC, the Southern Africa Development Coordination Confer-
ence, was established in 1980. Initially it was a ``front-line'' organization
for states bordering on South Africa during apartheid and that country's
destabilization campaign. Its objectives were primarily to reduce eco-
nomic dependence on South Africa by its members.

The Southern African Development Community (SADC) was formed
in 1992 and comprises 14 states: Angola, Botswana, Lesotho, Malawi,
Mauritius, Mozambique, Namibia, South Africa, Swaziland, Tanzania,
Zambia, and Zimbabwe. The reformation came as the civil war in
Mozambique was coming to a close, and both Mozambique and South
Africa were headed toward reconciliation and democratic elections. In
1997 the Seychelles and the Democratic Republic of Congo joined the
organization. The SADC is now, theoretically, an economic alliance, fos-
tering regional economic development and integration.

The SADC is signi®cantly different than the other two regional orga-
nizations discussed, and these differences colour the way in which it oper-
ates and its likely success as a regional organization, particularly its suc-
cess in addressing regional environmental concerns. First, as noted above,
the SADC (as the SADCC) was initially created as a buffer organization
against South African commercial (and political) domination. Second,
when it was formed the region was experiencing severe violence, much
of it perpetrated or instigated by South Africa. Third, the region is
composed of countries with great economic and commercial potential,
and signi®cant differences among members. The South African economy
alone is larger than many of the combined economies of the region, and is
viewed by many policy-makers as the engine of regional growth. Fourth,
the private sector plays a much larger role in many SADC economies,
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and participates in or in¯uences SADC discussion and objectives. Fifth,
where the SADC was formed to focus on commercial concerns, both the
CILSS and IGAD were formed largely to address environmental issues.
In many ways, the SADC appears to operate as a collection of disparate
countries with unequal objectives that are located in the same region,
whereas members of the CILSS and IGAD are relatively homogeneous
and have come together to address signi®cant environmental and political
threats.

The SADC region has one of the fastest-growing urban populations
in the world. The region suffers from intense land pressures, particularly
on rangeland. Deforestation, soil loss, increased use of marginal lands,
and land degradation are a few of the more severe environmental prob-
lems facing the region. In addition, many countries (including Angola,
Mozambique, South Africa, and recently the Democratic Republic of
Congo) have experienced widespread violence over the last two decades
that has resulted in massive displacement of local populations and con-
comitant environmental abuse.

The organization does aspire to address regional environmental issues,
including pollution, soil erosion, deserti®cation and drought, water con-
servation, and wildlife management and protection, but it does so more
with an eye to the commercial impacts of good resource management and
conservation. Many, if not all, of its environmental programmes contain
objectives which promote commercial growth of resource use.

The SADC created an Environment and Land Management Sector
which integrates environment, land management, conservation, and pro-
duction. This programme focuses on resource management, soil conser-
vation, training, education, and extension. In addition it focuses on mar-
keting services, incentives, and ®nancing. As water is a scarce commodity
in the region, and unevenly distributed, the SADC also created a Water
Sector. The SADC has an Early Warning System and a Food Security
Unit to monitor weather and food production respectively. The SADC
developed a Wildlife Sector programme, based on the premise that sus-
tainable exploitation of wildlife and wildlife products will contribute sig-
ni®cantly to regional economic growth. In addition to being an important
supplement to human nutrition, wildlife exploitation can (and already
does in some member countries) provide considerable income generation
through eco-tourism, safari hunting, and game ranching. Finally, the
SADC developed a Forestry Sector to promote regional self-suf®ciency in
forest products; protect, manage, and control forest resources; and en-
hance productivity and the commercial value of trees.

As in the CILSS, the SADC has attempted to provide a forum for
studying and discussing the individual and collective environmental
problems and programmes of member countries that, theoretically, im-
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pact on the region. Successful programmes in individual countries have
become models for other members. South Africa has recently launched
several new local-level initiatives to bring rural farmers and herders
into the management structure of the country's natural resources. This
programme may have been in part in¯uenced by the success of the Land
Board system in Botswana. Many countries, including Mozambique,
Malawi, Zambia, and South Africa, are talking about the Camp®re
programme in Zimbabwe, a programme for community-based wildlife
management.

The SADC has proved to be a relatively open and democratic institu-
tion, focusing resources on discussion about critical regional problems,
including environmental and ecological concerns. It has incorporated the
views of member states and has worked to include the views of some
subnational groups. In addition, the SADC has included the private sec-
tor as an important focal point, demonstrating linkages that the private
sector should/could play in regional economic growth and transboundary
environmental issues.

For all these positive accomplishments, there are some serious real and
potential problems in the way this organization addresses environmental
and other social problems which set it apart from the CILSS and IGAD.
First, there are obviously vast differences in wealth and economic poten-
tial between member states (as well as within some). The economic
power and potential of South Africa outweighs the economic and com-
mercial capacity of many members combined. The difference between
South Africa and Malawi or Mauritius, for example, is enormous. Even
with good intentions, South Africa has the potential to drive development
(including natural resource management) in a way that may be more
bene®cial to South Africa and its citizens than to other countries in
the region. Moreover, as South Africa is the economic driving force in the
region, its own domestic economic objectives will greatly in¯uence the
SADC's objectives. South Africa's economic objectives focus on job
growth and business expansion. Environmental affairs are not a national
priority. One could conclude that the SADC is not truly a regional orga-
nization, but simply a front for advancing South African commercial
interests (Holland 1995). This degree of economic difference and power
between members does not exist in CILSS or IGAD.

Second, while South Africa has worked hard in the post-apartheid
period to develop regional-friendly policies, South African businesses
and entrepreneurs have the potential to undermine fragile economic and
social programmes elsewhere in the region via aggressive attempts to
capture markets and access to resources, and this can have severe nega-
tive environmental repercussions. For example, in the last few years
South African entrepreneurs have moved north into Mozambique,
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Angola, Tanzania, and Namibia seeking access to markets and to land
and other natural resources at vastly discounted prices. Many of these
forays have already resulted in distorted markets and in displaced or
marginalized populations (see Myers and Meneses 1995; Myers, Eliseu,
and Nhachungue 1998 for discussions of South African investments in
Mozambique).

Land markets, both legal and illegal, are springing up all over the re-
gion. This is taking place in countries that do not have a history of mar-
ket liberalization, particularly the marketing of land or other natural
resources, or strong regulatory institutions. Resource abuse in these cases
is not uncommon.

It remains to be seen how the members of the SADC will capitalize on
opportunities created by the new wealth unleashed in the post-apartheid
period, while preventing the goals of the organization from being hijacked
by one member's needs or objectives, or being overrun by South African
capital. At the same time, policies or programmes that work in South
Africa, as the dominant member, may not necessarily be appropriate to
the needs of other member countries with far weaker economic and po-
litical structures. The commercial sector should play an important role in
any programmes addressing environmental and other social concerns, but
government should ensure that the real cost of resources is accurately
re¯ected in their prices, and be wary of ways in which unregulated busi-
nesses may undermine weak political institutions and lead to over-
exploitation of resources, among other abuses.

And ®nally, it is clear that the SADC has not encouraged or insisted
that regional discussions should include rural or community participants
from member countries in the same way that the CILSS has or that
IGAD is trying to do. To be more than just a regional business associa-
tion, the SADC will need to focus more attention on inclusion and par-
ticipation, as the CILSS has done.

Lessons learned

Environmental issues are often low priorities in many countries in Africa.
Ministries or other government agencies dealing with environmental
issues (including land and water) are often the weakest politically, with
little or no clout to in¯uence national policy. Staff training and human
resources are either non-existent or extremely weak. Frequently, African
governments have little knowledge of their country's resource base and
limited experience in managing it.

Moreover, weak states are often unable, or unwilling, to implement
decisions made at international, regional, or national levels, particularly
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if they affect an already fragile political structure. In other instances,
national governments bene®t from internal weaknesses or confusions,
manipulating their own economic systems to satisfy short-term objec-
tives. At the same time, urban-based eÂ lites can often gain access to
resources cheaply through exploitation of weak or accommodating polit-
ical structures.

Throughout Africa the phenomenon of land concessions or grants by
the state to eÂ lites has exploded, resulting in massive, or potentially mas-
sive, population displacement and landlessness. Displacement often leads
to overcrowding in other areas and overexploitation of scarce resources.
For example, in Mozambique, recent research has revealed that the state
in the post-war period following 1992 has granted concessions, or is in the
processes of granting concessions, that total at least 25 per cent of the
country's land space. In some areas of the country marked by rich and
fragile resource bases, concessions cover more than 50 per cent of the
total land space, and in a few extreme cases, more than 100 per cent of
the total land area (Myers 1997a). This type of cronyism takes place to
the disadvantage of long-term growth, political stability, and environ-
mental sustainability.

While national governments may adopt or agree to global or regional
objectives and treaties, they do not always abide by these decisions
once they return home. For example, in 1995, two years after the Earth
Summit, 12 ministers of environment and other senior government of®-
cials from 17 eastern and southern Africa states called upon member
governments to ratify environment-related conventions and agreements.
They identi®ed eight global, regional, and subregional treaties that had
not been effectively implemented or had been ignored altogether. One
group convened by the African Ministerial Conference on the Environ-
ment (AMCEN) and UNEP focused on the Convention on Biological
Diversity. In this group, as a subset of the Earth Summit group, numerous
biological diversity zones were recognized and participants agreed to
protect certain fragile ecological areas. Nevertheless, member states rou-
tinely violated the provisions and spirit of this and other environmental
treaties after the conference.

A blatant example took place in southern Mozambique, in Matatuine
District along the border between Mozambique and South Africa, in
1995. Parts of an area stretching along the coast from south of Durban in
South Africa up north through southern Mozambique were declared a
biological diversity zone. This area includes Matatuine District in south-
ern Mozambique, and is home to thousands of hectares of pristine forest
and bush land, a natural elephant corridor, fragile wetlands and riverine
areas, and other scarce ¯ora and fauna (Myers and Meneses 1995). De-
spite the fact that both countries were signatories to the Convention on
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Biological Diversity, Mozambique facilitated land ``distributions'' to
dubious South African and other foreign investors that have challenged the
ecological integrity of the zone on the Mozambican side of the border.

Despite these weaknesses at the national level, or as a result of them,
regional organizations do have an important role to play in the area of
resource management and conservation. However, observers must be
clear on what they can be expected to accomplish successfully and,
moreover, what they should be expected to do.

If national governments are unable or unwilling to resolve serious en-
vironmental problems, protecting their own heritage and the environ-
mental integrity of their region, why not rely on regional institutions to
encourage or ``force'' changes in policy and practice among member
states? For example, why not rely on regional organizations to use mar-
ket restrictions or bene®ts as a tool to enforce member compliance?

The experiences of the CILSS, IGAD, and the SADC demonstrate not
only that policy changes cannot be forced on member states from above,
but more importantly that the drive for change must come from local
communities and civil society. Consequently, the more regional organi-
zations are able to create ``enabling environments'' where governments
and civil society come together on relatively neutral grounds to discuss
politically sensitive issues, the more they will be able to address issues
that broadly affect the region. At the same time, the more regional
organizations are able to act as conduits for information and ideas, par-
ticularly involving rural resource users, the more there will be a
``democratizing effect'' which will eventually force change from the
ground up.

If a central criterion for addressing land degradation in Africa is the
nature of property rights systems ± that is if communities and individuals
have clear, defensible, and transactable rights, which are appropriate to
their speci®c economic and political structures ± then a test for the suc-
cess of a regional organization in addressing environmental concerns
would be the degree to which it supports or promotes discussion about
land policy and property rights within the region.

Clearly, the CILSS meets this criterion by promoting both land tenure
discussions among members and decentralized participation in that dis-
cussion process. IGAD has also moved in this direction, but has also been
forced to focus more on the role of subnational and inter-state violence as
an inhibitor to sound regional environmental management. It remains to
be seen if IGAD will be able to link environmental sustainability suc-
cessfully with regional peace through a more elaborated discussion of
land policy issues. And ®nally the SADC, which appears to least meet the
criteria established in the introduction to this chapter, has focused more
on the role of the private sector in addressing environmental concerns.
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While the market may well be the best determinant in how resources are
managed and exploited, it remains to be seen if all partners within the
SADC may equally bene®t from this perspective.

In summary, while regional organizations cannot be expected to cure
regional problems, they can be expected to do the following.. Create opportunities for dialogue among member states about envi-

ronmental issues that are often politically, economically, and culturally
sensitive within member states.. Create opportunities for more localized (and democratized) participa-
tion by groups that are normally disregarded or marginalized in public
discussions about the environment and other issues held within mem-
ber states. These groups include NGOs, women's groups, and minority
political and social groups.. Create opportunities for similar or like-minded transborder groups
with similar objectives to de®ne common interests and strategies.. Foster environmental policy and practice transformation within and
across member states through long-term educational, research, and di-
alogue processes that create demand for change from the ground up.
In conclusion, policy affecting transboundary environmental issues,

particularly land use and degradation, will only come from a long-term
process of dialogue, negotiation, and education in which civil society and
government participate. The role of regional organizations should be to
provide information, policy options, and a forum for participatory dis-
cussion. Multilateral and bilateral institutions can facilitate the success of
regional organizations by developing programmes that are more regional
in nature, cutting across boundaries, and by creating a level arena in
which political discourse can take place.
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Intergovernmental organizations
and the environment: Introduction

Michael W. Doyle and Rachel I. Massey

Many environmental problems have increased in severity during the sec-
ond half of the twentieth century. Pesticide use has increased, species
have become extinct, soils have become depleted. While environmental
problems have proliferated, so too have intergovernmental organizations
intended to address them. In 1972, the UN Conference on the Human
Environment explicitly put the environment on the international agenda
and laid the groundwork for the establishment of an intergovernmental
organization: UNEP. Fifteen years later, the Brundtland Commission's
1987 report, Our Common Future, highlighted an increased appreciation
for the intersectoral nature of environmental problems and emphasized
the close relationship between economic development and environmental
concerns (WCED 1987). In 1989, the General Assembly established the
UN Conference on the Environment and Development (UNCED). After
two years of preparatory committee meetings in Nairobi, Geneva, and
New York, this conference convened at the heads-of-state level at the
Earth Summit in Rio in June 1992. One important result of UNCED was
the establishment of a high-level coordinating and agenda-setting Com-
mission on Sustainable Development (CSD). The CSD was mandated to
pursue the integrated agenda of development and environment identi®ed
by the Brundtland Commission, further de®ned at the Rio Summit, and
set out in Agenda 21.

The chapters in this section examine the history, mandate, and activ-
ities of three intergovernmental organizations that have been active par-
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ticipants in the formation of the global environmental agenda. UNEP is
the oldest and core UN agency with a speci®cally environmental man-
date. The CSD is a relatively new international environmental organiza-
tion, founded in response to the new sustainable development agenda set
by UNCED. Finally, the World Bank is an in¯uential international orga-
nization whose core mandate is not concerned with environmental pro-
tection, but whose activities have a major effect on prospects for the
international coordination of environmental protection. The chapters ex-
amine how the mandate, the con®guration, and the resources of each
organization have in¯uenced its ability ± as well as the collective ability of
intergovernmental organizations in aggregate ± to address global envi-
ronmental problems. While each chapter evaluates one organization in-
dividually, the larger purpose of this collective undertaking is to evaluate
whether existing organizations together meet the need for a coordinated
approach to protecting the global environment.

Theoretical context: Evaluating international organizations

The ®eld of political science has produced a variety of theoretical insights
that are applicable to the cases discussed here. This section provides a
very brief overview of some de®nitions and concepts that are central to
the discussion that follows.

Basic de®nitions

Political scientists make distinctions among harmony, deadlock, coordi-
nation, and cooperation (Oye 1985). As Oye argued, harmony exists
when parties carry out activities unilaterally that are in their individual
interests and that result in mutual bene®t. Deadlock persists when parties
choose policies in their individual interests that result in con¯ict regard-
less of what others are prepared to choose. Both outcomes can explain
many instances of what is taken to be ``cooperation'' success and failure
that is incorrectly attributed to coordination and cooperation. Real co-
ordination implies that although parties share a common interest in an
outcome, they would not achieve that outcome without some conscious
act of mutual agreement (as when traf®c rules specify which side of the
street cars drive on). Finally, real cooperation denotes that parties have
worked together to accomplish something and that divergent interests
have been taken into account and collective action problems overcome.
As the tasks undertaken by the organizations discussed in this volume are
considered, it will be useful to take note of the extent to which they re-
¯ect simple harmony or simple discord, or, in more complicated ways,
codify or formalize coordination or create the conditions for the more
dif®cult task of cooperation.
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Another distinction of signi®cance for this discussion is that between
institutions and organizations. Oran Young makes a strong argument for
keeping this distinction clear at all times. Institutions, as de®ned by
Young, are ``social practices consisting of easily recognized roles coupled
with clusters of rules or conventions governing relations among the
occupants of those roles'' (Young 1989, 32). This de®nition is very broad.
Examples of institutions, according to this de®nition, include both treaties
and less formalized understandings among individuals or nations that
guide behaviour. He de®nes organizations, on the other hand, as ``mate-
rial entities possessing physical locations (or seats), of®ces, personnel,
equipment, and budgets.'' Young notes that an organization is often
created in tandem with the creation of an institution ± of which it may
constitute a subset or which it may be responsible for administering ± but
that both institutions and organizations may also be free-standing. Fur-
thermore, he points out, it is important not to assume automatically that
all international cooperative arrangements must be embodied in or
accompanied by an organization. Indeed, some purposes are best
achieved by means of a decentralized regime that is not administered by a
single organization ± or, indeed, by any organization at all. As the
organizations discussed here are considered, one should be aware of how
they are interrelated with institutions. The relationship is clearest in the
case of the CSD: the organization is speci®cally intended to promote ad-
herence to the more general institution of Agenda 21 and the other
commitments signed at Rio. UNEP has been an active agent in forming
institutions itself; however, it cannot really be said to be the creature, in-
strument, or implementing body of any single overarching institution. Fi-
nally, the World Bank as an organization is clearly not part of any speci®c
environmental regime. It is a creature of the international economic re-
gime, broadly conceived, that was established at Bretton Woods. Despite
the collapse of the Bretton Woods system, its goal of trade liberalization
and the promotion of economic growth worldwide continues in part
through organizations, such as the World Bank, to which it gave rise.

As the functions these three organizations serve are considered, as well
as the areas they fail to cover, it will be helpful to keep this distinction in
mind. In particular, it may be the case that some of these functions clearly
require an actual organization to carry them out, whereas other goals
might best be achieved by a decentralized institution.

Institution-building with and without hegemony

One perspective on international cooperation is the realist perspective.
Many realists would argue that the term ``international organization''
is an oxymoron. International politics among equal sovereigns is, ac-
cording to some views, essentially anarchic. Given the sovereign indepen-
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dence of the component states, what must be studied is how states are
either dominated and thereby organized or not dominated and thereby
disorganized.

Realists describe a world de®ned by anarchy and characterized by a
constant struggle for relative gain among states (Grieco 1990). In this
world, cooperation can emerge only when there is a hegemon, one state
with suf®cient power to create and enforce it. If a cooperative interna-
tional system serves the interests of the hegemon, then the hegemon will
bear whatever costs are necessary, including the costs of coercion, to
perpetuate cooperation. Thus, hegemony produces a situation in which
one state is powerful enough to maintain the essential rules governing
inter-state relations, and willing to do so.

States do, however, share some interests. The analysis of a complicated
world in which states share some interests and are not dominated by
concerns for relative power belongs to two principal schools of thought
inspired by a more liberal outlook on world politics. The ®rst, function-
alism, studies the ways in which states organize themselves to promote
cooperation, establishing regimes and institutions which serve the limited
common purposes that states are willing to acknowledge. In the func-
tionalist paradigm, international organizations are seen as agents, forums,
or instrumentalities of states' interests. The second approach, neo-
functionalism, notes the equally obvious fact that international organ-
izations are actual organizations with budgets, headquarters, staffs, and,
most notably, their own set of interests. Moreover, the gap between states
and international and transnational organizations (IOs and TNOs) is not
as vast as international law would make it appear. How many heads of
state would not trade their in¯uence, budget, and degree of autonomy
with those of the World Bank, the International Monetary Fund, or even
General Motors? International organizations are themselves actors with
interests and agendas. Like a state, an international organization can
grow or decline; like a state, it can dominate, facilitate, or collapse. Rob-
ert Keohane's book, After Hegemony, argues in this vein that states can
achieve cooperation without a hegemon. When states are enjoying peace
and relative compatibility of interests, they may establish institutions that
help them to maintain good communication and the tools for successful
cooperation even at a later point when interests diverge and new chal-
lenges arise (Keohane 1984).

Functionalist and neofunctionalist perspectives on cooperation

Functionalism considers states to be the primary actors of signi®cance,
and organizations to be forums or instrumentalities of states' interests.
Functional theories of cooperation assert that actors have both common
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and competitive interests and organizations are the instruments through
which states pursue their interests in coordination and cooperation.
Within this framework, it is possible to identify the conditions under
which these organizations are most likely to be successful. Organizations
will succeed if they have clear, ®xed purposes; if there are high returns on
expertise; if clear property rights can be delineated; if there are coherent
constituencies with clear interests; and if problems are simple and divisi-
ble and yet connected. The functionalist perspective on international
organizations is well illustrated in some of the insights of game theory
and economics.1

The classic works of functionalism, including David Mitrany's A
Working Peace System (Mitrany 1966), were discursive treatments of how
positive and negative interdependence (``spillover'') could create a need
for increasing the scope and capacity of international cooperation. But
formal analogies sharpen the logic underlying the functionalist thesis. The
most famous story illustrating the problem of functional organization is
George Akerlof's ``Market for Lemons.'' The market for used cars is a
market for ``lemons'' ± the American slang for a malfunctioning auto-
mobile. Buyers tend to assume that used cars are lemons (patched-up and
painted wrecks) and consequently are willing to pay very little for them.
Sellers who own good cars are consequently unwilling to sell because
they do not receive the fair and true value of the car. Thus only lemons
are put on the market; and sellers who would like to sell and buyers who
would have liked to buy a valuable used car are left disappointed by
market failure. If only there existed a reliable rating agency that dis-
tinguished the good used cars from the lemons, argues Akerlof, all would
be better off (Akerlof 1984).

In situations of coordination, therefore, where states have symmetrical
interests in pursuing a common good or avoiding a bad, reliable infor-
mation alone can be suf®cient to ensure coordination. Organizations that
provide reliable information are valued and necessary, and so such
organizations are created. For example, knowing the true value of the
used car would enhance the prospect of more and better sales; and
developing countries that can purchase non-polluting technology for the
same price as a polluting technology will presumably do so as long as they
can be assured that the costs are truly the same and the environmental
bene®ts are positive. Providing this information is one part of UNEP's
technical advisory mandate.

Where states have common interests but also incentives to defect from
common strategies, or where the interests shared by a number of states
may have distributional consequences that differ, then states may have a
long-run interest in establishing organizations that sanction short-run
defections (by reputational or material losses such as aid conditionality).
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Sometimes assigning property rights is suf®cient to achieve ef®cient co-
ordination. If all countries have the same right to pollute, licences to
pollute can be sold internationally to those industries that ®nd clean-up
most costly and the funds can be used for sustainable development in
countries whose clean-up is less costly or which are below their n-
ational quotas. An organization that monitors and enforces this pollution
market would be effective and valued, just as the used car buyer would
have bene®ted from a reliable rating agency with the power to penalize
cheating.

Finally, many common purposes require infrastructure ± research,
monitoring, training, conferences ± and sharing the expenses on a regular
basis would allow this to be created, especially when no country bene®ted
enough individually to make the cost worthwhile, thus overcoming the
``free-rider'' problem in creating infrastructure. Organizations in the
functionalist view improve coordination and cooperation and themselves
grow in competence, authority, and budget through ``spillover.'' As
Mitrany (1966) argued, successful cooperation that furthers common
interests in turn creates incentives for more coordinated and cooperative
activity.

Neofunctionalism, which evolved from functionalism, highlights inter-
national organizations as actors in their own right, possessing their own
interests and agendas. From this perspective, initially developed by Ernst
Haas, the budgets, headquarters, staffs, and ± most notably ± the interests
of organizations themselves affect the ways in which international inter-
actions play out (Haas 1968). In the neofunctionalist view, an interna-
tional organization is a hierarchical structure with purposes, direction,
and the capacity to change. It may have a constituency and it exists within
a constraining environment, but neither of these factors completely
de®nes its purposes or its capacities. Some functional interests are not
automatically ful®lled; ``spillovers'' become stalled or even ``drain'' away.
From this perspective, an organization's success in ful®lling its mandate
may be attributed not only to its instrumental value but also to its ability
to build on existing capacity (staff and capital), on the quality of leader-
ship of the organization, on taking entrepreneurial advantage of an
opaque and uncertain but pluralist political environment that allows the
organization to grow, and on the advantages ¯owing from experience and
time to learn. The in¯uence of the United Nations in the 1960s, for
example, would be seen from this perspective as being due not to its
utility to the great powers but rather to the inspirational leadership of
Secretary-General Dag HammarskjoÈ ld. Similarly, UNEP's survival far
off the beaten international track in Nairobi can be attributed not only
to its third world constituency but also to the effective coalition-building
of Mostafa Tolba, who led the organization for 16 years.
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Almost all international organizations should be evaluated ®rst by their
instrumental value: they would not exist but for their instrumental value
to states. But many would not survive but for a capacity to innovate and
grow. And they would not meet global needs were it not for an ability to
innovate beyond the lowest common denominator of currently perceived
state interests. Thus both the functionalist and the neofunctionalist per-
spectives can provide helpful insights into the activities of and challenges
facing international environmental organizations.

Insights from cooperation theory: Start small; start with the easy;
interact face to face

A variety of insights into the functioning of international environmental
organizations may be derived from game theory studies of cooperation
and bargaining. One area into which some interesting recent studies
provide insight is that of the optimal size for an organization or an
agreement in its early stages of development. George Downs (1998)
employs a simple model to demonstrate that the number of actors party
to an agreement at its outset is likely to affect how deep that agreement
will be in the long term. In particular, he shows that if the number of
parties is small at the start, they can achieve an agreement that is deeper
than it would be if there were more parties to the agreement, and that the
deepness of the agreement will then persist as more parties join. The
lesson of this model is that it may be best to ``start small''; it may be best
to focus on achieving a relatively deep agreement among a small number
of states than to worry initially about including a large number of states in
the agreement.

A related insight from cooperation theory is that it may be important
to start with the tasks that are easiest. Solving a simple problem may allow
countries to lay the foundations for later, more dif®cult work; coordina-
tion may serve as an avenue into cooperation.

Empirical studies on cooperation suggest that the simple fact of face-to-
face interaction also increases people's ability to agree with one another.
In an experiment where individuals are allowed to talk with one another
before beginning to bargain on an assigned problem, their probability of
agreement rises even if they are not allowed to discuss the actual subject
of the bargaining exercise. What this may imply for international envi-
ronmental organizations is that just creating forums for conversation on
international environmental problems may make it easier for countries to
reach agreement on measures requiring international coordination. So to
whatever extent an international environmental organization fosters or
encourages or catalyses conversation among representatives of countries
that need to cooperate in order to achieve environmental goals, it is
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worth having those organizations. This mitigates the force of the com-
plaint that a lot of organizations never accomplish anything, people in
them just talk a lot. It may be that this very talking is central to whatever
environmental protection successes have been seen.

Lessons from enforcement: Do not over-police

Game theory analyses of cooperation also provide some interesting
insights into the problem of enforcement. In Optimal Imperfection, for
example, George Downs and David Rocke (1995) discuss the ways in
which enforcement mechanisms affect those countries that do adhere to
an agreement but then have to discipline a defector from the agreement.
They point out that enforcement is costly for those having to discipline
the defector. Thus they may be likely to avoid engaging in agreements
from which they expect there will be defection. Downs and Rocke con-
sider the hypothetical case of three countries that are polluting a body of
water. Two of the countries want to agree on a pollution abatement
treaty, and they expect to have the capacity to adhere to the agreement.
They have to decide whether they should include the third country in the
agreement. Downs and Rocke show that if there is signi®cant uncertainty
about the third state's future capacity to adhere to the agreement, it may
be better for the two states that are con®dent in their own capacity to go
ahead with a bilateral agreement and let the third country simply be a
free-riding bystander. The reason is that if the third country defects, the
other two will have to punish it. In this hypothetical scenario, the only
means of enforcement available to them is to stop adhering to the agree-
ment themselves ± that is, to become polluters of the body of water
themselves. What this means is that by including the third country in their
treaty, they might end up collectively producing more pollution than they
would if the treaty were bilateral. Obviously it will not always be the case
that increasing pollution of one's own will be the primary possible means
of punishment; but the example can be extended in various ways to other
sorts of punishment ± the point being that states must undertake costly
measures in order to adhere to enforcement provisions, and that they
must take this into account when they decide whether they might want to
join an agreement. This has an effect on the utility of including enforce-
ment measures in international environmental agreements.

According to the ``managerial'' perspective, enforcement provisions
are seen as being largely irrelevant: as long as violations are due to a lack
of state capacity to adhere to an agreement, which appears to be the case
in the majority of examples, the threat of punishment will not signi®cantly
affect the likelihood of defection. The ``transformationalist'' perspective
takes this view to an extreme. Going beyond the view that the enforce-
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ment provisions may be irrelevant, theorists in this tradition suggest that
enforcement provisions may actually be counterproductive because they
may make states reluctant to join agreements. Thus it is premature to
claim that organizations and individuals responsible for forging en-
vironmental agreements should actually avoid including enforcement
provisions.2

Questions

The following overarching questions run through the chapters in this
section and are addressed further in the Conclusion to the section. Do
intergovernmental organizations adequately cover the range of global
environmental challenges? In what way can and should the role of these
organizations be enhanced? How do the organizations discussed here
interact with one another to cover the map of global environmental
problems? Are there inef®cient overlaps ± areas where organizations du-
plicate one another's efforts? Are there synergies, where multiple organ-
izations are tackling the same problems in different and complementary
ways? Finally, are there gaps that all these organizations fail to cover?

Most basically, do the organizations discussed here, in combination
with those mentioned brie¯y in this chapter, have the potential to solve
the major environmental challenges that face the international commu-
nity? Are there clear ways in which these organizations can and should
be strengthened? Or is there a need for a different sort of international
organization ± a global environmental organization that would perform a
role analogous to the WTO's role in regulating trade?

Notes

1. See Keohane (1984), especially chapter 6, ``A Functional Theory of Regimes.''
2. George Downs (1998) concludes that enforcement provisions may not be necessary in

order for an agreement to be worthwhile; but that, on the other hand, there is not good
evidence that the inclusion of enforcement mechanisms is actually counterproductive.
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The UN Environment Programme
at a turning point: Options for
change

David L. Downie and Marc A. Levy

The UN Environment Programme was created as direct consequence of
the 1972 UN Conference on the Human Environment. The ®rst inter-
national organization dedicated to environmental protection, UNEP's
mandate was to act as a focal point for environmental action and coordi-
nation within the UN system. It would promote international cooperation
in the ®eld of the environment and recommend appropriate policies. It
would also provide general policy guidance for the direction and coordi-
nation of environmental programmes within the UN system.

Today, 27 years later, UNEP faces a series of challenges that could
threaten its very existence. There is no doubt that UNEP has had its
share of successes, but there have been dramatic changes in international
environmental policy-making in recent years and UNEP has not demon-
strated the ability to keep pace. Chronic ®nancial problems, the absence
of a clear focus and mission for the institution, problems of location, and
management dif®culties have all contributed to the erosion of UNEP's
participation in the international environmental policy-making process.

This chapter examines options for UNEP in assisting the management
of global environmental problems. It does not go so far as to recommend
a particular package of reforms. Instead, the more modest aims are to
provide an overview of the problems, to clarify potential choices for im-
provement, and to formulate an initial framework within which to judge
future action.

To this end, the chapter's ®rst section outlines the signi®cant challenges
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facing the organization; challenges which threaten its continued relevance
to international environmental management. The second section reviews
functions that UNEP has performed well in the past, thereby demon-
strating the value of saving the organization. The third section outlines
several potential roles for UNEP within the UN system that might im-
prove its contribution to the management of global environmental prob-
lems. The ®nal section then outlines some changes that would be neces-
sary, within both UNEP and the international community as a whole, to
allow the organization to play these roles.

It should be emphasized that many of these points are currently under
active discussion within UNEP, within the UN system, and within the
global environmental community as whole.1 Consequently, to avoid early
obsolescence, this chapter does not delineate or place its analysis within
the context of speci®c, ongoing reviews of UNEP. Such a discussion
would easily be overtaken by events. The intent of the chapter, rather, is
to provide an outline of the challenges facing UNEP as it enters the
twenty-®rst century as well as a framework for evaluating and participat-
ing in the ongoing debate regarding its future.

UNEP

When it was created in 1972, UNEP's programme had seven priority
areas: human settlements and habitats (later spun off into the UN Centre
for Human Settlements (Habitat) ± UNCHS); health of people and their
environment; terrestrial ecosystems and their management and control;
environment and development; oceans; energy; and natural disasters.2
UNEP was intended to serve as a catalyst in developing and coordinating
an environmental focus in other organizations, rather than initiating its
own large programmes in these areas. UNEP's role was to remind others
of, and help them to take into account, all the environmental interactions
and rami®cations interconnected with their work. Many thought that the
lack of such a cross-sectoral, interdisciplinary view had led to many en-
vironmental problems in the ®rst place.

Despite its broad mandate, UNEP has a smaller staff and budget than
most UN organizations. Its size is traceable both to its original purpose,
which is to be catalytic rather than programmatic, as well as to its status
as a ``programme'' rather than a ``specialized agency.'' As such, UNEP
lacks the independent status of such organizations, and member states
fund UNEP's budget on a voluntary basis rather than under the manda-
tory assessment process that supports the specialized agencies. This situ-
ation has produced signi®cant ®nancial uncertainty for UNEP, including
increasing budgetary shortfalls in recent years.
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UNEP is headquartered in Nairobi, Kenya, and has smaller regional
of®ces around the world. It reports to the UN General Assembly through
the Economic and Social Council. UNEP's internal organizational struc-
ture centres on its Governing Council and Secretariat.

The Governing Council consists of 58 states who serve for three-year
terms on the basis of equitable geographic distribution.3 It meets bienni-
ally and is charged with promoting environmental cooperation; providing
policy guidance and coordination of environmental programmes in the
UN system; reviewing the world environment situation; and promoting
the contributions of relevant scienti®c and other professional commun-
ities to producing and using environmental knowledge.

UNEP's Secretariat is headed by an Executive Director (ED). The ED
is elected by the General Assembly, upon the nomination of the UN
Secretary-General. UNEP has had only four Executive Directors: Maur-
ice Strong, who had been Secretary-General of the 1972 Stockholm
Conference, served as ED from 1973 to 1975; Mostafa Tolba led the or-
ganization for most of its history, from 1976 to 1992; Elizabeth Dow-
deswell was ED from 1993 to 1997; and Klaus ToÈ pfer, the current ED,
took of®ce on 1 February 1998.

The ED provides support to the Governing Council, coordinates pro-
grammes under the guidance of the Council, offers advice to other UN
organs, secures cooperation from the scienti®c community, and assists the
promotion of international environmental cooperation. The ED also
suggests medium-range and long-range planning issues to the Governing
Council regarding UN work in the environment, and brings the Govern-
ing Council's attention to any matter he believes requires its consider-
ation.

Dimensions of the current crisis

UNEP has achieved remarkable success in its 25 years, but faces a num-
ber of challenges that, in sum, are so severe that they constitute a crisis
for the organization. This section outlines the most signi®cant of these
challenges: changes in the agenda and organizational structure of inter-
national environmental politics; the absence of a clear focus and mission
for the institution; chronic ®nancial shortfalls; problems of location; and
management dif®culties.

Changed international environmental agenda

Some of UNEP's challenges are signs of progress in international envi-
ronmental policy. Indeed, some are the direct result of the organization's
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successes. The dramatic increase in the breadth and density of the inter-
national environmental agenda counts among these.

At the time of its creation in 1972, UNEP's agenda contained few
issues that were global in scope and only a few dozen environmental
treaties had been negotiated. Since then about 100 additional environ-
mental treaties have entered into force, and by one count more than 40 of
these were negotiated directly under UNEP's auspices (Haas 1995, 654).
Increasingly these are global treaties, which adds obvious layers of com-
plexity to their negotiation and implementation. They include agree-
ments to protect the ozone layer, prevent climate change, protect bio-
diversity, and combat deserti®cation.

Thus, whereas in the 1970s UNEP was seeking to shape an interna-
tional agenda that had relatively large openings and which few other
actors were trying to in¯uence, today the agenda is densely packed and a
wide diversity of actors have become expert at gaining in¯uence within it.
The result is that the international environmental agenda has acquired a
breadth and depth that makes it impossible for UNEP to shape, manage,
and coordinate all of its aspects. There are simply too many issues and
too many complexities within environmental politics for an organization
with UNEP's limited size, budget, and expertise to address them all well.
At the same time, however, the failure to do so produces dissatisfaction
with the organization.

The obvious irony is that the same forces which make the international
agenda more dif®cult to in¯uence have also increased the demand for
UNEP to help coordinate it. The 1987 report of the World Commission
on Environment and Development (Brundtland Report) had explicitly
called for strengthening UNEP in response to the growing needs (WCED
1987). And Agenda 21, approved in 1992 at the UN Conference on
Environment and Development (UNCED), con®rmed UNEP's role in
``promoting environmental activities and considerations throughout the
United Nations system,'' and gave it lead responsibility for developing
international environmental law (Imber 1994, 110). However, Agenda 21
proved less effective at strengthening UNEP than at broadening the in-
ternational agenda and spawning the creation of a potential competitor,
the Commission on Sustainable Development.

Changed organizational structure in international environmental
affairs

UNEP faces challenges from a diverse array of other international
organizations involved in environmental management. These organiza-
tions began working on environmental affairs as the international envi-
ronmental agenda expanded, as more issues required management, and
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as more activities required implementation. As a result, UNEP faces
competition from organizations that did not exist when it was created or
did not work on environmental issues until recently.

Among the organizations now working on environmental affairs are
several discussed in this volume. Recently created institutions include the
Global Environment Facility (GEF), the Commission on Sustainable
Development (CSD), and issue-speci®c treaty secretariats such as the
Biodiversity, Climate, and Ozone Secretariats. Long-standing organi-
zations that have signi®cantly expanded activities related to monitoring
or protecting the environment include the FAO, the UNDP, the UN
Industrial Development Organization (UNIDO), the World Bank, the
World Meteorological Organization (WMO), and, to a lesser degree, the
global trade regime centred around the WTO. Each of these organi-
zations competes, explicitly or in more de facto ways, with UNEP and
each other for environmental monitoring, project implementation, regime
management, and issue coordination activities and the donor dollars that
support them. As these organizations in most cases already enjoy better
funding, more central locations, clearer and stronger mandates, and
greater support from the international community than does UNEP, they
offer signi®cant challenges to UNEP's ability to play a lead role or even a
unique role in environmental affairs.

Absence of a clear focus, mission, and role for UNEP

The lack of a clear mission represents the third major challenge facing
UNEP. Given the crowded ®eld, perhaps it is not surprising that UNEP's
speci®c role in environmental politics ± and even within the UN system ±
is increasingly unclear. However, it is striking the extent to which
UNEP's ultimate purpose and its place in international environmental
management remain unresolved. This problem stems from failures by
UNEP to delineate speci®c activities as its foci, and by the United Na-
tions as an institution and the global community as a whole to organize
international environmental management more coherently.

Many criticisms of UNEP argue that much of the organization's current
crisis stems from its tendency to take on too many tasks that dilute its
overall impact. A 1997 internal oversight assessment report stressed this
point, but it has also been a consistent criticism throughout its history.4
Certainly a review of UNEP's vision of itself and its recent activities does
indicate an incredibly wide range of activities for such a ®nancially con-
strained organization.5 The most recent statement by UNEP's Governing
Council regarding UNEP's mandate delineates a very broad and diverse
set of missions for the organization (UN 1997a, section I). The organi-
zation's report to the June 1997 Rio�5 special session of the General
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Assembly, for example, reported on signi®cant activities relevant to every
single chapter of Agenda 21 (UN 1997a, section II B; UNEP 1996b).
Moreover, in a candid note to the Governing Council, former Executive
Director Dowdeswell acknowledged that UNEP's activities do not re¯ect
either a sense of clear priorities or an understanding of UNEP's compar-
ative advantage:

A rigorous review of current activities reveals a number that are no longer on the
leading edge or represent suf®cient added value given the scarce resources of
UNEP. Others are self-perpetuating, continuing long after ``catalysis'' should
have been completed. Furthermore, activities once undertaken by UNEP, such as
certain types of coordination, may now be better accomplished by others (UNEP
1996b, section 31).

UNEP's lack of a clear mission also results from a lack of commitment
to the organization and the failure by the international community to or-
ganize clearly the management of environmental issues. For example,
other organizations have been allowed to expand their activities into
areas perhaps more appropriate for UNEP. More telling, however, is that
a new body, the CSD, has been given responsibility for some of UNEP's
formal agenda.6 Thus, UNEP's lack of a clear role, as well as the
increased competition it faces, re¯ect a broader uncertainty by the inter-
national community regarding how it wishes to organize multilateral en-
vironmental institutions.

Financial shortfalls

UNEP has always been on a tenuous ®nancial footing. As a programme,
it depends on voluntary contributions, as opposed to mandatory assess-
ments, for the bulk of its budget. This uncertainty has constrained
UNEP's budget to small rates of growth compared to the growth in its
agenda. UNEP's budget is also much smaller than those of other UN
organizations involved in environmental affairs.

Moreover, in recent years UNEP experienced funding shortfalls and
has been unable to fund even its limited budget, necessitating cutbacks.
For example, although UNEP was able to spend US$160 million from its
Environment Fund in the 1994±1995 biennium, it lowered its 1996±1997
budget to US$137 million. It then reduced that ®gure even further to
US$102 million after contributions failed to materialize (UNEP 1996a, 9).
A striking example of the impact of such budget shortfalls was a letter
that the UNEP Chemicals Of®ce sent to governments, industry, NGOs,
and academic institutions in 1998 asking for ®nancial donations so that it
could continue to organize negotiations on a global treaty regulating
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persistent organic pollutants (UNEP Chemicals 1998). One external as-
sessment observes that the ®nancial uncertainties and shortfalls have
produced a vicious circle:

Managers and their staff are engaged in paring down their programmes and be-
cause of the time and energy it takes, they have had less time left to do environ-
mental work. This has led to a reduction of discernible results, leading to reduced
donor con®dence and lower contributions and in turn to further paring down of
programmes (UN 1997b, 8).

Location

UNEP's home of®ce is located on a beautiful campus in Kenya just north
of Nairobi. As the ®rst and one of only two UN agencies headquartered
in a developing country, UNEP's location is an important political state-
ment.7 At the same time, however, Nairobi has proven to be a liability in
UNEP's attempts to play a central and coordinating role in environmen-
tal affairs.8

Travel to UNEP headquarters is complicated and time-consuming for
most of the world's environmental diplomats. The Internal Oversight
Services concluded that senior UNEP staff spend too much time travel-
ling (UN 1997b), something that may be inevitable for any organization
given a strong coordinating role at the global level but based in Nairobi.

Electronic, voice, and mail communications with of®cials outside Kenya
have, until recently, been surprising inadequate, unreliable, and expen-
sive.9 Although new satellite systems should relieve some of these prob-
lems, communications can still be dif®cult and decades of inadequate
service have already exacted a political toll. The time difference to New
York and Washington, and thus the headquarters of the United Nations,
the UNDP, the CSD, the GEF, and the World Bank, further complicates
ef®cient communication and coordination. Security concerns in Nairobi
have also increased and proven an obstacle to attracting and retaining top
personnel. Local political support by the government of Kenya is some-
times uneven. Even the dif®culties of local transportation can complicate
holding large international conferences at UNEP headquarters despite
the relatively high quality of its conference facilities.

Management dif®culties

Observers, drawing on ®rst-hand accounts by UNEP staff, claim that in
the past few years the internal management environment in UNEP has
suffered. The most intensive review of UNEP's management is a sharply
critical assessment prepared by the Of®ce of Internal Oversight Services
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(UN 1997b). It reports a range of management problems, including con-
fusing organizational structures, inadequate attention to performance
indicators, poor relations between senior management and staff, inef®-
cient hiring practices, and lack of transparency in decision-making pro-
cesses. While the report notes other factors hindering UNEP's effective-
ness (including several of those outlined in this section), it is striking in
the degree to which it singles out uneven management practices as
accentuating current problems. While the tone of that particular report
appears overly strident, it is widely accepted that UNEP faces manage-
ment problems.10

While it is not possible to judge the cause of UNEP's current manage-
ment dif®culties, it is worth noting that at least some of the blame lies in
the history of the organization, especially its initial and long-standing
reliance on charismatic leaders. Tolba, by far the longest-serving ED,
established an environment in which UNEP's greatest results, and even
its day-to-day operation, were highly dependent on his energy, charisma,
and intellect rather than on a set of management practices or an organi-
zational culture that could endure beyond his inevitable departure.11
Dowdeswell attempted to introduce regularized and transparent man-
agement practices but ultimately could not resolve all the outstanding
dif®culties, many of which continued to worsen. Her rejection of the
Tolba model of personally dominating the organization met with initial
success, but the management structure she put in place did not, in the
opinion of some observers, resolve all the problems of confusing organi-
zational structures, inadequate attention to performance indicators, inef-
®cient hiring practices, or the organization's lack of a clear mission and
focus.

Yet in some ways, many of these dif®culties can be traced to manage-
ment problems endemic throughout the UN system or to UNEP's loca-
tion, its precarious ®nancial situation, and the lack of a clear mission and
commitment assigned to it by the international community. It will be
major challenge for the current ED, ToÈ pfer, to address these structural
and interrelated problems. Moreover, it is unclear if he can solve the
management issues without the full support of the international commu-
nity in addressing the budget issue and articulating and supporting a clear
role for UNEP.

Why UNEP is worth saving

These challenges impede UNEP's ability to contribute to the develop-
ment and implementation of international environmental policy, and
could even threaten its continued existence.12 Although it is rare for
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international organizations, especially UN bodies, to disappear, this
remains a possibility for UNEP. Its status as a ``programme'' gives it an
unusually weak claim on ®nancial resources. As noted, the CSD now has
responsibility for some of UNEP's agenda, and many other bodies, such
as the UNDP and the World Bank, have radically strengthened their en-
vironmental activities so that UNEP's claim to ful®lling a unique func-
tional role has diminished. All these features make it easier to imagine
governments letting UNEP disappear today, whereas it would have been
an implausible alternative only ®ve years ago.

For that reason it is worth exploring where UNEP has played an espe-
cially important role in helping manage environmental problems. This
would allow a case to be made for keeping the organization alive. By now
a conventional wisdom has emerged regarding UNEP's contribution.
Two functions in particular dominate this consensus ± collecting, ana-
lysing, and disseminating environmental data, and serving as a catalyst
for environmental cooperation.13

Collecting and disseminating environmental information

From the beginning, UNEP was designed to play an important role in
collecting data on environmental change, monitoring long-term trends,
and assessing the state of critical natural resources. Some of UNEP's
most in¯uential activities in this area include establishing the Global En-
vironment Monitoring System (GEMS), which collects environmental
data; creating the International Referral System (INFOTERRA) to help
disseminate environmental information; and operating the International
Register of Potentially Toxic Chemicals (IRPTC) to promote effective
regulation of hazardous chemicals.

UNEP routinely receives high marks for carrying out these informa-
tion-related functions.14 The IRPTC was instrumental in helping to im-
prove the way hazardous chemicals are managed in developing countries,
and in facilitating the adoption of a prior informed consent (PIC) regime
governing the export of such chemicals. GEMS (now known as ``State of
the Environment Reporting'') has not fully lived up to its potential, but
the shortcomings are attributable almost entirely to low levels of funding.
The need for such information remains high and no other organization
has stepped in to collect it.

UNEP also participates in and publishes its own periodic overviews of
environment indicators (UNEP 1997). On a smaller scale, UNEP has
emerged from time to time to assist in the collection of more speci®c en-
vironmental data when other organizations were unwilling to do so. It
provided funding for the European Monitoring and Evaluation Pro-
gramme (EMEP), originally created by the OECD and which collects
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data on acid rain in Europe, after the OECD decided to cease its partic-
ipation. This was vital in keeping EMEP alive long enough for other
actors to realize their interest in it. Indeed, EMEP is recognized as play-
ing a vital role in European efforts to manage acid rain.15

Serving as a catalyst for international environmental cooperation

Since Stockholm, UNEP has played an important role in several compli-
cated issue areas by helping the international community create and ex-
pand international treaties that, by all accounts, have produced better
collective management than if they had not existed. UNEP had a direct
role in promoting the creation of a series of efforts to protect regional
seas, one of the most in¯uential being the Mediterranean Action Plan. A
total of 10 regional seas programmes were created under UNEP's aus-
pices, and the initiative is widely considered a success.16

UNEP also played a key leadership role in catalysing and coordinating
international efforts to create and expand the Montreal Protocol and
other international agreements to protect stratospheric ozone, widely
considered one of the most effective international responses to an envi-
ronmental problem.17 UNEP helped to initiate international action as
early as 1977 by calling for and coordinating a series of scienti®c and
political meetings that set the international agenda, functioned to build
consensus on the existence and seriousness of the problem, and became
the procedural foundation for creating the regime.18 UNEP then sus-
tained international activity when interest in ozone depletion waned sig-
ni®cantly during the early 1980s.

In the late 1980s and 1990s, UNEP acted as a facilitator, making it
easier for states to conclude individual agreements by creating and
maintaining a particular structure to the negotiations and providing or-
ganizational assistance that reduced transaction costs. UNEP also func-
tioned as a negotiation manager, actively pushing negotiators toward a
robust regime by offering strong control proposals, undercutting the
arguments of regime opponents, building consensus, and applying politi-
cal pressure. Finally, UNEP has become an important contributor to re-
gime administration, performing valuable organizational tasks, helping to
implement regime rules, and managing the review process.

Other conventions in which UNEP played a prominent role include the
1973 Convention on Trade in Endangered Species of Wild Fauna and
Flora (CITES), the 1989 Basel Convention on the Control of Trans-
boundary Movements of Hazardous Waste and their Disposal, and the
1992 Convention on Biodiversity. Currently, UNEP is attempting to
manage negotiations aimed a creating a global treaty regulating persis-
tent organic pollutants (POPs).19
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This catalytic role results from efforts by UNEP's Governing Council,
which meets every other year, and by the Secretariat, especially the ED.
The Governing Council's main role in this regard is to identify critical
issues for international attention and mandate negotiations or discussions
that can lead to treaties. While environmental treaties do not require
such intervention from the Governing Council to come into existence
(the UN Framework Convention on Climate Change was the result of a
UN General Assembly resolution, for example), having the Governing
Council meet regularly to identify gaps and set priorities meets a clear
need of the international system. No other body engages in this kind of
agenda-setting. Although the CSD does have some overlap, it has not
played the same kind of role.20

The ED's role is more idiosyncratic. Stories are legion of Tolba's
leadership skills and their instrumental effects at key junctures in various
environmental negotiations. When the Montreal Protocol negotiations
seemed stalled in early 1987, for example, Tolba convened a meeting in
Warzberg, Germany, in which key scientists were asked for the ®rst time
to apply a common dataset to competing models of ozone depletion.
When the results converged much more closely than had prior model
runs, Tolba used the information to undermine opposition to cutting CFC
production and to move the negotiations forward.21

Clarifying UNEP's role: Options for change

If UNEP's past actions prove it can make a positive contribution but the
challenges it faces make UNEP's current con®guration untenable, then
what options appear most promising for moving forward? At the broad-
est level, two distinct strategies can be identi®ed. One option is to refocus
UNEP more narrowly, emphasizing those functions for which it has a
proven comparative advantage and shedding others. In this option, much
of UNEP's structure remains unchanged but its role is more clearly
articulated and its operations focused around a much smaller set of
functions. The other broad strategy would be to alter UNEP's structure
fundamentally and increase its ®nancial resources and decision-making
power by signi®cant amounts.

Creating a more focused UNEP with clearly de®ned functions
within international environmental affairs

There are three main candidates for inclusion in a streamlined UNEP:
environmental information, negotiation management, and international
coordination and catalysis.
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Environmental information

UNEP is not the only organization collecting, disseminating, and assess-
ing environmental information. However, it is the only one with the re-
sponsibility for approaching these tasks with regard to the entire range of
environmental issues as faced by all nations of the world. Other bodies
participating in these tasks adopt a narrower focus, whether sectorally or
geographically. For issues where national governments or international
organizations are suf®ciently mobilized, environmental information tends
to be collected without UNEP's help. However, there remains a need for
an international organization that takes the big picture into account, col-
lecting baseline information before widespread concern develops, and
with coverage that is global, not concentrated in spots of already-high
capacity.

One prominent example is water. Several assessments have pointed to
safe drinking water as one of the most pressing environmental issues
facing the world.22 Yet there are very poor data on access to water and
water quality. The best water quality data are UNEP's, yet these are se-
verely limited in coverage and comparability. Even for such a high-pro®le
issue as deforestation, the availability of comparable, comprehensive data
is quite spotty.

Given adequate resources, a reorientation of its staff, and improved
technical capabilities, UNEP could ful®l its environmental information
mandate far more effectively. Doing so would meet all the relevant cri-
teria for what a streamlined UNEP ought to focus on ± UNEP is good at
it, the world needs it, and no one else is doing it.

Negotiation manager

As discussed above, UNEP has proven effective in initiating and managing
the creation and expansion of international environmental agreements. If
such roles were formalized, UNEP would become the acknowledged UN
unit with responsibility for initiating and sustaining international nego-
tiations, for facilitating agreements by lowering transaction costs, for
managing negotiations toward stronger agreements, and for overseeing
administration of the agreements by the individual secretariats. By
focusing on treaty development and eliminating many other activities,
UNEP could build upon past strengths and provide clarity within the
international community regarding which organization would be respon-
sible for these tasks.23

Global environment coordinator and catalyst

The international system clearly needs a greater degree of coordination
with regard to the international environmental agenda than is currently
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being provided. The bene®ts from improved coordination would include
the following.. Systematic assessments of how well the international agenda meets

global needs. The status quo favours attention to a few high-pro®le
conventions (especially the UNFCCC) without regard to the merits of
contending issues.. More ef®cient division of labour among international agencies. The
status quo encourages redundancy as agencies compete with each other
for a share of limited resources.. Exploration of potential zones of agreement that cut across issues. The
status quo has the potential for individual issues to reach dead ends.. Consideration of potentially useful linkages across sectors in the inter-
national system (for example, linking trade, aid, and environment). The
status quo makes such linkage hard because environmental issues can-
not compete on equal footing with economic issues.
UNEP possesses the potential to play a greater role in providing such

coordination than it has in the past. The Internal Oversight Services as-
sessment concluded that helping to coordinate the activities of the vari-
ous convention secretariats should be a major focus for UNEP. More
ambitiously, the Brundtland Commission in 1987 explicitly concluded
that ``UNEP's catalytic and coordinating role in the UN system can and
should be reinforced and extended'' (WCED 1987, 321). The recent re-
vision of UNEP's governance structure, which created a ``High-level
Committee of Ministers and Of®cials in Charge of the Environment,'' is a
step in the right direction.24 This new body, which will meet once a year
to provide guidance to the Governing Council and the ED, will give
member states a more direct role in UNEP's steering function and permit
UNEP to play a more direct role in coordinating the international envi-
ronmental agenda. Finally, the 1998 Report of the Secretary-General's
Task Force on Environment and Human Settlements called for the es-
tablishment of a UN system-wide Environmental Management Group to
be chaired by the ED of UNEP, a system that could enhance UNEP's
coordinating in¯uence (UN 1998a).

However, there are other pressures mitigating greater levels of coordi-
nation, and UNEP should therefore enter such waters cautiously. Coor-
dination appeals to actors who focus on overall public goods and who
consider the sorts of bene®ts enumerated above to be paramount. How-
ever, actors with narrower interests at stake often dominate the environ-
mental agenda. For many national governments and international
agencies, public interests compete with private interests, most of which
centre around competitive pressures for in¯uence and shares of resour-
ces. For that reason, governments and agencies often undermine efforts
at effective coordination because it would threaten their ability to reap
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private bene®ts.25 Indeed, there are signs that some governments and
agencies may not want signi®cantly greater coordination. They place the
secretariats of new international conventions far apart. They lodge few
complaints regarding the failure of the CSD to develop a workable
agenda. And they blithely accept the creation of new international bodies
(such as the GEF and the CSD) when concern for coordination would
dictate more caution about avoiding redundancy and overlap.

It could be a mistake, therefore, for a streamlined UNEP to devote the
bulk of its resources to serving a coordinating and catalytic role without a
clear, strong, and well-®nanced consensus within the UN system and the
international community as a whole that it should do so. There are things
UNEP can and should do in this area without such a commitment but it is
probably close to the limit of its potential, especially as compared to the
information and negotiation-management functions.

Creating a ``super-UNEP'' or ``World Environment Organization''

The rationale for radically reshaping UNEP into a body with much
greater ®nancial resources, with the ability to make broad policy deci-
sions more easily and effectively, and with more clout among national
governments and other UN agencies has gained adherents over the past
few years. Sometimes this proposal appears explicitly as a recommenda-
tion for converting UNEP into such an organization (UNEP 1996c).
Other times the proposal envisions a new organization to which UNEP
would be subordinate.26 In terms of evaluating the merits of such an or-
ganization, the two variants can be considered together. While there are
non-trivial strategic considerations involved in choosing between a ``su-
per-UNEP'' or a new ``World Environmental Organization,'' these con-
siderations have more to do with the political calculus of how best to
arrive at a powerful environmental organization. Both variants of this
proposal envision a similar organization ful®lling similar functions.

Proponents of this vision believe that there are signi®cant bene®ts in
greater coordination. They also ®nd UNEP incapable of providing those
bene®ts as currently structured because it is too weak to contend suc-
cessfully with more powerful pressures resisting coordination. Therefore,
the logical route to effective coordination lies in the creation of a much
stronger environmental body. This argument is not without merit.

At the same time, however, there are good reasons to believe that a
super-UNEP or World Environmental Organization would fail to live up
to the expectations of its proponents. These reasons can be understood
by some explicit re¯ection about the Bretton Woods institutions that are
in many ways a model for such proposals. Two key factors help explain
the effectiveness of the Bretton Woods institutions. First, there was and
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continues to be a rough consensus on both the goals of these institutions
(Western-style economic development) and the means to achieve them
(following precepts of neoclassical economics). To be sure, there is dis-
agreement and debate over these issues, but when looking at the big pic-
ture it is striking how much agreement exists. Second, political power is
not divided equally in these institutions, but instead concentrated in the
wealthiest nations (mainly by linking decision-making power to the size
of ®nancial contributions).

Any World Environmental Organization would lack these facilitating
conditions. There would probably be no operating consensus on either
goals or means. Instead, as is clear to many observers of efforts to im-
plement Agenda 21, there would be continued disagreement over an
enormous range of issues, masked only super®cially by a bland common
commitment to ``sustainable development.'' And it is virtually unthink-
able that any new global environmental agency that desired broad mem-
bership would be able to adopt a decision-making procedure that did not
spread political power more evenly across nations. Taken together, these
two conditions would hamstring a World Environmental Organization
with a tendency to get bogged down in self-serving disputes over ends
and means, and with an inability to make use of effective leadership to
overcome stalemates. While creative leaders might make occasional good
use of a World Environmental Organization, as Tolba did at times with
UNEP, it is clear nonetheless that such an organization would not oper-
ate as effectively as the Bretton Woods institutions that inspired its form.

Preliminary judgements: Three requirements for success

As mentioned in the introduction, this chapter does not offer a judgement
about which option for change is best, but seeks instead to frame the
choices clearly. Each option emphasizes a particular function or package
of functions on which UNEP should concentrate while jettisoning others.
For the ®rst it is providing policy-relevant information and inter-
pretations of information. For the second it is initiating and managing
new agreements. For the third it is steering the international agenda and
brokering agreements among weakly coordinated actors. The fourth op-
tion encompasses the functions of the ®rst three and adds the additional
functions of providing the capacity to produce authoritative collective
decisions and provide compliance procedures broadly conceived.

The merits of these and other proposals are likely to be debated for
some time. Trial balloons and trial programmes will be developed, but
the ®nal resolution of UNEP's status, UNEP's role, and the proper or-
ganization of institutions involved in international environmental man-
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agement ± a system that already includes the CSD, the FAO, the GEF,
the UNDP, UNEP, the World Bank, treaty secretariats, and others ± will
take some time. This debate should be judged by evaluating four speci®c
questions: how serious is the need within the international community for
the functions UNEP is asked to perform; how well has UNEP performed
those speci®c functions in the past; how effectively might other organ-
izations be able to provide these functions if UNEP does not; and will
UNEP have the full support, clear mandate, and necessary resources to
carry out these functions successfully?

Again, although this chapter does not advocate speci®c policy changes,
preliminary evidence suggests that UNEP should narrow its operations to
focus almost exclusively on information gathering, dissemination, and
analysis; negotiation management; and a quite limited amount of system-
level coordination. Focusing on these roles would help clarify UNEP's
place within the UN system and could prove the most productive in con-
tributing to the management of global environmental problems. It would
also build upon UNEP's existing strengths, its past successes, and its 27
years of institutional momentum, advantages lacking in the CSD, one of
UNEP's chief competitors. However, for UNEP to survive and function
effectively in any of these roles several changes must occur.

Putting UNEP on a more secure ®nancial footing

Whatever rationale there may have been for restricting UNEP to largely
voluntary contributions made on a biennial basis (and that rationale was
always weak on merits), this arrangement is clearly counterproductive for
any constructive scenario of UNEP's future. Turning UNEP into a spe-
cialized agency could have the desired effect of requiring mandatory
contributions. However, there will be strong pressures against such a
move, as there have been throughout UNEP's history. The other agencies
always resisted proposals to put UNEP on a more equal footing, and over
the past ®ve years have improved their track records in environmental
issues enough to give them strong ammunition to counter any review of
the question.

However, it is possible to give UNEP far more ®nancial security with-
out turning it into a specialized agency. The simplest strategy would be to
negotiate a legal agreement making members' contributions to UNEP's
Environment Fund legally binding. This is a commonly used device. For
example, the European Monitoring and Evaluation Programme, a sub-
sidiary body of the Convention on Long-range Transboundary Air Pol-
lution, is ®nanced through a 1984 protocol to LRTAP. While such pro-
tocols improve on strictly voluntary contributions by making payments
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legally binding, the common practice of countries falling into arrears on
required contributions makes it an imperfect strategy. There is talk of
creating new, more automatic mechanisms for ®nancing international
environmental measures. However, most observers consider their adop-
tion unlikely in the short term, and the specialized agencies will surely
®ght to obtain their own access to such resources.27

Relocating UNEP headquarters physically or virtually

UNEP was located in Nairobi as part of the political bargain that made its
creation possible.28 There was never a strong expectation that such a
setting would be a boost to the organization's effectiveness. In fact, some
argue that it makes more sense to believe that UNEP's founders, overall,
hoped that the Nairobi location would keep the organization marginal-
ized and weak (Von Moltke 1996, 57). There are by now good reasons
for revisiting the consequences of that decision. For UNEP to play a
more effective role as an information provider, negotiation manager, and
coordinating broker among multiple organizations and stakeholders, it
must have better communications links (both electronic and transport)
and perhaps be physically closer to secretariats and other bodies.

Moving UNEP may be impossible politically and there are signi®cant
political bene®ts in maintaining its headquarters in a developing country.
However, any hope of improving UNEP must include a massive im-
provement in its electronic communications. UNEP should be provided
with state-of-the-art satellite communications systems so that it can have
easy, reliable, and inexpensive-to-operate data, voice, and visual com-
munications with the rest of the world. The troubles associated with
UNEP's current location may or may not be suf®cient arguments to move
its headquarters, but they are clearly suf®cient arguments to upgrade
UNEP's facilities.

Developing a clear and accepted mandate

Whatever plan is agreed upon regarding UNEP's future, it will not suc-
ceed unless the UN system and the international community as a whole
agree on UNEP's new mandate. The new structure must be clear, broadly
supported, and fully implementable. This means that UNEP and only
UNEP will be primarily responsible for the tasks to which it is assigned.
Other institutions will have to accept that UNEP will be given some of
their former responsibilities in exchange for assuming some of UNEP's.
The Secretary-General and the major donors will have to agree to im-
plement fully and maintain the new organizational structure for a suf®-
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cient amount of time to allow evaluation of its impact. Without such full
support, any changes to UNEP's operational focus will fail to overcome
the challenges facing the organization and UNEP will continue to wither
and eventually expire.

Conclusion: UNEP at a turning point

UNEP faces a series of challenges that threaten its continued relevance to
international environmental management. These include a tremendous
expansion in the agenda and organizational structure of environmental
politics; competition from larger, better ®nanced, and more effectively
located institutions; the absence of a clear focus and mission; chronic
®nancial shortfalls; problems of location; and management dif®culties.

Despite these threats, UNEP's past successes as an information pro-
vider and negotiation catalyst and coordinator argue for the value of
saving the organization. This chapter does not go so far as to recommend
a particular package of reforms. However, the authors believe that pre-
liminary evidence suggests the most productive measures would centre
on narrowing UNEP's operations to focus almost exclusively on infor-
mation gathering, dissemination, and analysis; negotiation management;
and a quite limited amount of system-level coordination. Other activities
would be jettisoned and new resources and expertise obtained to con-
centrate on the smaller set of tasks. For this transformation to occur suc-
cessfully, however, UNEP's facilities would have to be signi®cantly
upgraded, its chronic ®nancial dif®culties would have to be resolved, and,
perhaps most importantly, it would have to receive a clear and broadly
accepted mandate from the UN system and the international community.

Notes

1. See, for example, the Report of the UN Task Force on Environment and Human Set-
tlements (UN 1998a; ToÈ pfer 1998); the report of the Secretary-General on implementing
conventions related to environment and sustainable development (UN 1998d); the spe-
cial session of the UNEP Governing Council on the subject in May 1998 (UNEP 1998b,
and related information at the UNEP website hhttp://www.unep.orgi); and the relevant
discussion during the Fifty-third UN General Assembly (UN 1998b; 1998c) and during
the Twentieth Session of the UNEP Governing Council in February 1999.

2. General discussions of UNEP and its history include Haas 1995; McDonald 1990; UNEP
1998a; and the information contain on UNEP's homepage hhttp://www.unep.orgi.
Broader discussions of the management of environmental issues within the UN system
as a whole, including UNEP's history and role, include Thacher 1992; Birnie and Boyle
1992, 32±64, especially 39±53; Birnie 1993; French 1995b; Von Moltke 1996.
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3. Sixteen countries are from the African Group (the informal name given to UN member
states from Africa for the purpose of distributing appointments an a geographic basis),
13 from the Asia and Paci®c Group, six from the Eastern European Group, 10 from the
Latin America and Caribbean Group, and 13 from the Western Europe and Others
Group (which includes Australia, Canada, New Zealand, the United States, and West-
ern European countries).

4. Representative references include McCormick 1989, 110.
5. See, for example, hhttp://www.unep.org/unep/about.htmi viewed on 18 November 1998.
6. See Pamela Chasek's chapter in this volume.
7. Habitat is also located in Nairobi on the same campus with UNEP.
8. This summary re¯ects years of private conversations with UNEP of®cials and other in-

dividuals involved in international environmental policy-making and implementation.
9. In addition to Downie's extensive personal experiences in this regard, travel and com-

munications dif®culties are a common complaint of UNEP of®cials and many who in-
teract with the organization. Indeed, of®cials in different UNEP of®ces complain about
the dif®culty and expense of even exchanging faxes with colleagues in North America,
South America, Europe, and Asia.

10. In addition to the information obtained in personal communications, examples include
the public clashes between UNEP headquarters and the secretariat of the Convention
on Biological Diversity, and the regular dif®culties approving budgets.

11. This is a common observation about Tolba. See, for example, Imber 1994, 77.
12. Although such comments were once very rare, observers now discuss this as a possibil-

ity. See, for one example, Pearce 1997, 11.
13. While claims that UNEP played vital roles in performing these functions are so com-

monplace as to be practically banal, the authors are not aware of any effort to assess
their validity systematically. Certainly enough evidence exists from particular cases, such
as the Mediterranean Action Plan, the Montreal Protocol, and efforts to control haz-
ardous chemicals, to make the claims plausible. But it has not yet been demonstrated
how different the world would have been if UNEP had not been present to play these roles.

14. See, for example, the assessments summarized in McCormick 1989, 123.
15. For a broader discussion of the European acid rain regime, including UNEP's contri-

bution, see Levy 1993.
16. For a broader discussion of UNEP's regional seas programme see Haas 1991. For a de-

tailed discussion of the Mediterranean Action Plan see Haas 1990.
17. For discussions of the creation, expansion, impact, and reputation of the Montreal Pro-

tocol, including details of UNEP's contributions, see Downie 1990; Benedick 1991; Haas
1992; Parson 1993; Downie 1996. A speci®c discussion of UNEP's role as outlined in this
section can be found in Downie 1995.

18. These early efforts helped to produce the ``World Plan of Action on the Ozone Layer,''
the ``Coordinating Committee on the Ozone Layer,'' and, in 1982, the start of formal
global negotiations.

19. For information on the POPs negotiations see Downie 1999, and the UNEP Chemicals
homepage hhttp://irptc.unep.ch/pops/i.

20. See the discussion by Pamela Chasek in this volume.
21. For more discussion see Downie 1996, 286±287 and 348±350; Downie 1995, 178±179;

Lit®n 1994, 112±113.
22. See, for example, World Bank 1992 or the Comprehensive Freshwater Assessment at

hgopher://gopher.un.org:70/00/esc/cn17/1997/off/97 ± 9.ENi.
23. Such a role would not be without challenges. Many of the previous successes in this area

can in some ways be traced to Tolba's in¯uence and it could be dif®cult, although not

UNEP AT A TURNING POINT 373



impossible, to institutionalize successful negotiation management. Also, relationships
between UNEP and the individual treaty secretariats have been testy at times. However,
such troubles do not eliminate the very real bene®ts to be gained from a single organi-
zation having the responsibility to help coordinate their activities.

24. This change was approved at the nineteenth session of UNEP's Governing Council,
which ended on 9 April 1997.

25. A clear example of this pattern is seen in Connolly, Gutner, and Bedarff 1996.
26. For example, see the proposal by Brazil, Germany, Singapore, and South Africa, dis-

cussed in Deen 1997. For an extended argument for such a body, see Esty 1994, 73±98.
27. Some mechanisms for automatic ®nancing, for example taxes on international ®nancial

transactions, are reviewed in French 1995a and French 1995b.
28. The Stockholm Conference did not determine where the UNEP Secretariat should be

located, instead putting the decision into the hands of the General Assembly. However,
third world delegations made it clear that they wanted the secretariat located in a de-
veloping country, arguing that no UN agency had yet been headquartered in a devel-
oping country. By the time the General Assembly session started in September, ®ve
front-runners had emerged (from the 13 countries that had requested to host UNEP):
Austria, India, Kenya, Switzerland, and the United States. Developing countries feared
that a split between their ®nal candidates would result in the organization being placed
in Europe or the United States. As part of the political manoeuvering, the Kenyan
government informed India that if India did not withdraw its proposal, Kenya would
expel all Indians from Kenya. Since Uganda, under Idi Amin, had taken similar action
only a few years before, the threat was taken seriously. India withdrew, and when the
issue went to a vote in the General Assembly, the united bloc of developing countries
handily overcame the numerically inferior and still split voting bloc of developed coun-
tries (McDonald 1990).
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19

The UN Commission on Sustainable
Development: The ®rst ®ve years

Pamela S. Chasek

In 1992 the UN Conference on Environment and Development changed
the international environmental agenda. For the ®rst time, the UN system
examined both environmental protection and economic development on
an equal footing at the same conference. The results of the Earth Sum-
mit, as UNCED was popularly called, embodied in the global programme
of action, Agenda 21, the Rio Declaration on Environment and Devel-
opment, and the Non-legally Binding Authoritative Statement of Prin-
ciples for a Global Consensus on the Management, Conservation, and
Sustainable Development of All Types of Forests (the ``Forest Princi-
ples''), tried to promote and operationalize this concept of sustainable
development and change the way the international system looks at the
relationship between the environment and economic development.

At the international level, the main responsibility for monitoring the
implementation of the Rio accords and sustainable development fell to
the Commission on Sustainable Development. This Commission, which
was called for in Agenda 21 and established by UN Resolution 47/191 in
December 1992, was given three broad responsibilities:. to review progress at the international, regional, and national levels in

the implementation of recommendations and commitments contained
in the ®nal documents of UNCED, namely Agenda 21, the Rio Decla-
ration on Environment and Development, and the Forest Principles;. to elaborate policy guidance and options for future activities to follow
up UNCED and achieve sustainable development; and
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. to promote dialogue and build partnerships for sustainable develop-
ment with governments, the international community, and the major
groups identi®ed in Agenda 21 as key actors outside central govern-
ment who have a major role to play in the transition towards sustain-
able development, including women, youth, indigenous peoples,
NGOs, local authorities, workers' and trade unions, business and in-
dustry, the scienti®c community, and farmers, to ensure effective follow-
up of UNCED (UN 1993a).
How well the Commission has succeeded in ful®lling its mandate and

further advancing the sustainable development agenda is the subject of
debate. While there are numerous ways to evaluate the success or failure
of any organization, there are two major challenges in evaluating the
work of the CSD. First, it is still a relatively young intergovernmental
body without a signi®cant track record. Second is the fact that the Com-
mission is a different beast to everyone who is involved in or observes its
work. Just like the three blind men who come across an elephant, each
person who examines the work of the CSD has a different opinion as to
what exactly we are talking about when we discuss the UN Commission
on Sustainable Development.

With this in mind, the purpose of this chapter is to evaluate the work of
the CSD during its ®rst ®ve years. The ®rst part of the chapter will ex-
amine the history of the Commission and its work. The evaluation itself
will examine the Commission's effectiveness in ful®lling its mandate, and
its role in setting and coordinating the international sustainable develop-
ment agenda. The chapter concludes with an examination of the overall
strengths and weaknesses of the Commission, and policy recommenda-
tions aimed at strengthening the work of the CSD, including the need to
streamline its agenda, encourage accountability and peer review, break out
of the North-South schism, and mobilize greater political will at all levels.

History of the CSD

The CSD is one of the major institutional outcomes of UNCED, which
was held in Rio de Janeiro, Brazil, in June 1992. Agenda 21 provided for
the creation of the CSD in Chapter 38:

In order to ensure the effective follow-up of the conference, as well as to enhance
international cooperation and rationalize the intergovernmental decision-making
capacity for the integration of environment and development issues and to ex-
amine the progress in the implementation of Agenda 21 at the national, regional
and international levels, a high-level Commission on Sustainable Development
should be established in accordance with Article 68 of the Charter of the United
Nations (UN 1992, 275).
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Agreement in Rio about the creation of the CSD was achieved in spite
of considerable opposition from many Northern governments, including
the United Kingdom and the United States, who opposed on principle the
creation of any new body in the UN system. This position was eventually
overridden, in large part as a result of the persistence of a number of
Southern and other Northern governments and a number of NGOs (Bigg
and Dodds 1997). In the autumn of 1992, the Forty-seventh UN General
Assembly debated the role and modalities of the CSD and, after much
haggling, adopted Resolution 47/191, ``Institutional arrangements to fol-
low up the United Nations Conference on Environment and Develop-
ment,'' which established the CSD as a functional commission of the
Economic and Social Council (ECOSOC).

The Commission consists of 53 member states elected by ECOSOC for
a three-year term with seats allocated on a regional basis: 13 for African
states; 11 for Asian states; 10 for Latin American and Caribbean states;
six for Eastern European states; and 13 for Western European and other
states. One-third of the members are elected annually and outgoing
members are eligible for re-election. Other states, organizations of the
UN system, and accredited intergovernmental organizations and NGOs
can attend as observers.

The Commission held its ®rst substantive session in New York from 14
to 25 June 1993. Malaysian Ambassador Ismail Razali was elected chair-
man and presided over an exchange of information on the implementa-
tion of Agenda 21 at the national level. The CSD also adopted a Multi-
Year Thematic Programme of Work for the period 1993±1997. This work
programme integrated the 40 chapters of Agenda 21 into nine thematic
clusters: (a) critical elements of sustainability (including trade and envi-
ronment, sustainable consumption, combating poverty, demographic
dynamics, and sustainability); (b) ®nancial resources and mechanisms; (c)
education, science, transfer of environmentally sound technologies, co-
operation, and capacity-building; (d) decision-making structures; (e) roles
of major groups; (f) health, human settlements, and fresh water; (g) land,
deserti®cation, forests, and biodiversity; (h) atmosphere, oceans, and all
kinds of seas; and (i) toxic chemicals and hazardous wastes.

Clusters (a) to (e), which are broadly cross-sectoral in nature, were to
be considered by the Commission annually, while clusters (f) to (i), which
are sectoral in nature, were to be considered on a multi-year basis: (f)
and (i) in 1994, (g) in 1995, and (h) in 1996. According to the work pro-
gramme, in 1997 the Commission would conduct an overall review of the
progress achieved in the implementation of Agenda 21 to prepare for the
Nineteenth UN General Assembly Special Session (UNGASS) to assess
progress in implementing Agenda 21.

At its ®rst session, the Commission also recognized the need for inter-
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sessional work to address some of the more contentious issues that the
CSD would discuss in 1994, namely ®nance and technology transfer.
Delegates agreed to establish an ``ad hoc open-ended intersessional
working group'' to be composed of government experts to assess and
suggest speci®c measures to enhance the implementation of Agenda 21 in
these two areas. The 1993 session of the CSD also set up reporting pro-
cesses to channel information on efforts to implement Agenda 21 into the
CSD for review; allowed a number of governments to offer to host
meetings that addressed various parts of the CSD agenda; agreed on
other matters involving ®nancial assistance and technology transfer; and
addressed progress made by various parts of the UN system towards
incorporating Agenda 21 into their operations (Bigg and Dodds 1997;
CSD 1993b).

The second session of the CSD was held from 16 to 27 May 1994, under
the chairmanship of former German Environment Minister Dr Klaus
ToÈ pfer. Delegates widely acknowledged the need for effective interses-
sional work to prepare for the next session of the Commission and the
CSD took the decision to extend the mandate of the intersessional
working groups, so that one group would prepare for the 1995 discussion
on land resource issues and the second group would focus on ®nance and
technology transfer. There was much support for intersessional meetings
hosted by governments and other organizations to address issues on the
CSD's agenda. The 1994 session also adopted decisions on chemical
safety; greater cooperation with governing bodies of international orga-
nizations, the Bretton Woods institutions, and the WTO; the need for
better ®nancing and technology transfer to support Agenda 21 imple-
mentation; and the need to change contemporary patterns of consump-
tion and production that are detrimental to sustainable development.

With regard to the CSD's working methodology, delegates emphasized
the importance of continuous exchange of information on practical ex-
perience gained by countries, organizations, and major groups; ongoing
work on the elaboration of realistic and understandable sustainable de-
velopment indicators that can supplement national reporting;1 and the
need for a dialogue-oriented approach, including the use of panel dis-
cussions and other means by which information could be shared and the
expertise of a wide range of actors could be sought (Bigg and Dodds
1997; CSD 1994).

At its 1995 session, which met from 11 to 28 April 1995 under the
chairmanship of former Brazilian Environment Minister Henrique Cal-
valcanti, the Commission held more dialogue sessions and panel dis-
cussions. Fifty-three countries produced national reports and more than
50 ministers and high-level of®cials attended the session. One of the most
notable accomplishments was the establishment of the Intergovernmental
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Panel on Forests to formulate options for action to support the manage-
ment, conservation, and sustainable development of all types of forests
and report back to the CSD in 1997. The Commission also established a
work programme on consumption and production patterns; called for a
review of the mechanisms for transferring environmentally sound tech-
nologies; agreed on a timetable for the formulation of sustainable devel-
opment indicators; promoted an integrated approach to the planning and
management of land resources; recognized the need to analyse the poten-
tial effects of environmentally related trade issues; recognized that poverty
eradication is an indispensable requirement of sustainable development;
and encouraged initiatives at the national and international levels,
including action to phase out the use of leaded gasoline (Bigg and Dodds
1997; CSD 1995).

The fourth session of the CSD, chaired by Bulgarian Deputy Prime
Minister and Minister for Economic Development Rumen Gechev, met
from 18 April to 3 May 1996, completed its multi-year review of Agenda
21, and began to assess its own current and future role. As in 1995, there
was a day dedicated to the work of major groups and more panel dis-
cussions. The CSD endorsed the Global Plan of Action on protecting the
marine environment from land-based activities, which was adopted in
November 1995. The Commission also urged governments to pilot the
126 indicators developed by the CSD Secretariat in conjunction with
governments, UN agencies, and major groups. The CSD also addressed
the relationship between the WTO provisions and trade measures for
environmental purposes, including those relevant to multilateral envi-
ronmental agreements (Bigg and Dodds 1997; CSD 1996).

The ®fth session of the CSD, which met from 7 to 25 April 1997 under
the leadership of Mostafa Tolba (Egypt), prepared a comprehensive
document to be adopted by UNGASS in June 1997. Governments agreed
that although some progress had been made in terms of institutional
development, international consensus-building, public participation, and
private sector actions, the global environment continues to deteriorate
and the commitments in the UNCED agreements have not been fully
implemented.

Five years after the Earth Summit in Rio, delegates reconvened in New
York from 23 to 27 June 1997 for UNGASS to review the implementa-
tion of Agenda 21. This meeting served as a review and assessment of the
work of the Commission, and how the UN system, governments, local
authorities, NGOs, and international organizations were implementing
key components of Agenda 21 and moving toward sustainable develop-
ment. UNGASS delegates adopted a ``Programme for the Further Im-
plementation of Agenda 21'' and called on the CSD to:
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. make concerted efforts to attract greater involvement in its work by
ministers and high-level national policy-makers responsible for speci®c
economic and social sectors;. continue to provide a forum for the exchange of national experiences
and best practices in the area of sustainable development;. provide a forum for the exchange of experiences on regional and
subregional initiatives, and regional collaboration for sustainable
development;. establish closer interaction with international ®nancial, development,
and trade institutions.. strengthen its interaction with representatives of major groups; and. organize the implementation of its next multi-year programme of work
in the most effective and productive way (Carpenter et al. 1997b, 10).
Delegates also agreed on a new ®ve-year work plan, culminating with

the next comprehensive review of progress achieved in the implementa-
tion of Agenda 21 in the year 2002.

Has the CSD accomplished its mission?

Unlike many functional commissions of ECOSOC, the CSD was given a
very broad mandate and programme of work. Therefore, there is quite a
lot of room for interpretation and evaluation of what the CSD has ac-
complished after its ®rst ®ve years. This section examines the Commis-
sion's effectiveness in accomplishing the three major goals of its mission,
as set out by General Assembly Resolution 47/191.2

Review progress in the implementation of Agenda 21

On a purely technical level, the CSD's ®rst multi-year programme of
work reviewed the implementation of each chapter of Agenda 21, the
Forest Principles, and, to a lesser extent, the Rio Declaration. Within this
context, the CSD attempted to monitor implementation at the national,
regional, and international levels. At the national level, the CSD assessed
progress through the submission of national reports and the exchange of
national experiences. From the beginning, governments had a number of
concerns about national reporting. Many developing-country delegations
stressed that this information should be voluntary, and that the Secretar-
iat should not set guidelines or a standardized format for the reports.
Members of the Group of 77 did not want anyone to examine the indi-
vidual reports or make comparisons between them (Chasek, Goree, and
Jordan 1993a). This was largely because developing countries did not
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want to create a situation where development aid would be linked to
national reporting. Others, such as Australia and the Nordic countries,
believed that the reports should be limited to the topics being discussed
during a particular year and should be as concise as possible (Chasek,
Goree, and Jordan 1993b).

While the ®nal resolution adopted by the CSD (CSD 1993a) listed
guidelines that the Secretariat should follow on preparing the information
to be included in the analysis of national information, it is left to individ-
ual governments to decide on the degree of detail and regularity of their
reporting to the CSD, thus maintaining the voluntary nature of national
reporting (Bergesen and Botnen 1996). However, the reporting require-
ments proved to be too vague to facilitate a comprehensive reporting
process. The Secretariat continued to work closely with governments to
evaluate and improve the reporting process (Verheij and Pace 1997).
However, although more countries have submitted reports each year,
their contents are still dif®cult to compare and even harder to verify.
Furthermore, the questions in the reports do not always address the
issues that are most important, and it is not always clear what exactly the
Secretariat wants to measure. The national reports submitted have been
few in number, of uneven quality, and not always linked to the political
debates among ministers within the Commission. The summaries pro-
duced by the Secretariat are based on insuf®cient coverage and presented
in such general terms that it is impossible to draw meaningful conclusions
from them. As a result, they appear to play a marginal role when the
Commission meets (Bergesen and Botnen 1996).

On the positive side, the CSD has actually been able to move towards a
crude form of peer group review by instituting the practice of having
governments give presentations and allowing other governments and
major groups to comment. Furthermore, the CSD has managed to gain
greater acceptance for the use of indicators to monitor progress towards
sustainable development. As part of the implementation of the Work
Programme on Indicators of Sustainable Development adopted by the
CSD at its third session in April 1995, a working list of 134 indicators and
related methodology sheets has been developed and is now ready for
voluntary testing at the national level. The aim of the CSD is to have an
agreed set of indicators available for all countries to use by the year 2000.

With regard to reporting on progress in the implementation of Agenda
21 at the international level, the majority of UN agencies, organs, and
programmes have incorporated relevant recommendations from Agenda
21 into their work programmes. Information on these activities has been
provided to the CSD both in the form of special reports prepared by a
speci®c agency and through the reports prepared by the task-manager
system instituted by the Inter-Agency Committee on Sustainable Devel-
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opment (IACSD). A different UN agency or department is responsible
for preparing, in collaboration with concerned organizations, coordinated
inputs for the consolidated analytical reports of the Secretary-General,
which will focus on common UN system strategies for the implementation
of Agenda 21 and identify areas for further action for consideration by
the CSD (UN 1993b).

Elaborate policy guidance and options for future activities

The CSD's record in elaborating policy guidance and options for future
activities to follow up UNCED and achieve sustainable development is a
mixed one. On the one hand, when one looks at the cumbersome and
politicized mechanics of accomplishing anything within the UN system, it
is hard to imagine how a body such as the CSD can come up with any real
policy guidance at all. The CSD's hands are particularly tied on issues
such as ®nance and technology transfer, where the North-South divide is
as wide as ever.

Yet there are some areas where the CSD has been successful in pro-
viding policy guidance. The ®rst is forests. The establishment of the
Intergovernmental Panel on Forests (IPF) in 1995 is seen by many as a
watershed event that has helped to focus the international dialogue on
forests. Eleven intergovernmental processes supported the work of the
IPF and over 200 comprehensive technical reports were prepared in
conjunction with its work. The IPF's deliberations built international
consensus and formulated approaches for action on the majority of issues
under consideration.3

Another success story is the Comprehensive Freshwater Assessment.
At its second session in 1994, the CSD requested preparation of a Com-
prehensive Assessment of the Freshwater Resources of the World, to be
submitted at its ®fth session in 1997. This assessment provides an over-
view of major water quantity and quality problems, with the aim of help-
ing people understand the urgent need to deal with these issues before
they become even more serious. In spite of its limitations, the available
information provides the basis for a broad understanding of the problems
facing various regions of the world, and of the nature and magnitude of
the global implications of not dealing with these problems.4 Furthermore,
the assessment led the Commission to make fresh water one of its priority
issues in the second ®ve-year work programme.

While governments have identi®ed new things that they want to do, the
bigger question remains: ``Is anyone listening?'' Is the CSD having an
impact outside of the UN basement? A number of NGOs believe that the
CSD needs a more strategic process, including greater involvement of
experts, national-level of®cials from the capitals, and stakeholders at the
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local level. While the CSD has succeeded in attracting far more NGOs,
ministers, and representatives from national capitals than any other
ECOSOC commission, the vast majority of delegates ± especially those
from developing countries ± are diplomats. The job of the diplomat is to
negotiate, not always to understand the technical issues under negotia-
tion. The diplomats often do not consult their capitals or the people who
actually understand various environmental and development problems.
Thus, the CSD debates are often characterized by North-South rhetoric.
According to members of the NGO community, if the CSD is to be truly
effective in the area of providing policy guidance, there should be addi-
tional funding to support the attendance of people from capitals so as to
move towards substance and away from rhetoric.

Promote dialogue and build partnerships for sustainable
development

Of all three areas, the CSD seems to have best accomplished its goal of
promoting dialogue and building partnerships for sustainable develop-
ment between governments, the international community, and major
groups.5 One of the major accomplishments of the Rio process was the
breakthrough in the participation of NGOs and other major groups.
Their participation gives a real vitality to the work of the CSD, particu-
larly through the convening of side events and dialogue sessions. Some
have gone so far as to say that the CSD is the most successful commission
in the UN system because of the fact that it promotes dialogue between
governments, intergovernmental organizations, and major groups.

During CSD-5, for the ®rst time, there were formal dialogue sessions
between governments and each of the major groups. While not everyone
was satis®ed with these sessions, speci®cally with the fact that few gov-
ernment delegates participated and the way in which the results of the
sessions were used by the Commission, they represented a signi®cant step
in institutionalizing major groups into the work of the Commission. The
general purpose of these dialogue sessions is to bring a sense of reality
into the CSD. Governments are not the only ones implementing Agenda
21 and working to achieve sustainable development. Each of the major
groups is also a stakeholder, and has success stories to report and prob-
lems to bring to the table.

This partnership-building within the CSD has also had an effect on the
domestic agenda in some states. The CSD is one of the few UN bodies
capable of generating an NGO reaction or a backlash in national capitals.
While not every country has NGO representatives present during the
work of the CSD, those that do must watch their backs. If the NGOs do
not like what their government representatives are saying, they will re-
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port on this to their constituencies at home, who will in turn put pressure
on the government to explain or even change its position. In many UN
bodies, governments have no one watching them and can say whatever
they want, but not in the CSD. In the Commission there must be a deli-
cate equilibrium between national interests, international role-play, and
the domestic agenda. The NGOs have made sure of this.

Yet there are still some problems. First, not every major group is
equally represented in the work of the Commission. While the dialogue
with NGOs, women, and youth has improved ± and with it an improve-
ment in these groups' understanding of the process ± the dialogue with
some of the other groups has never really taken off. In the cases of other
major groups, particularly business, indigenous peoples, farmers, and
trade unions, the CSD is attracting members of umbrella organizations
but not members of the actual groups. In other words, the ``diplomats''
for the sector are attending, rather than the rank-and-®le membership.
Finally, very few major groups from developing countries are represented
at the CSD. Many of them cannot afford to attend or are unaware of the
importance of the CSD. As a result, a certain amount of outreach to
major groups is still necessary.

Second, in spite of the increased attendance of major groups at the
CSD and the convening of dialogue sessions and other events, there is
still concern that governments are not listening. While some major group
representatives, especially members of the Women's Caucus, have be-
come very effective at lobbying government delegates and ensuring that
their views are represented in the decisions, many other major groups
feel that although they contribute to sustainable development, they have
little impact on the work of the CSD.

Finally, there are some government delegates who are concerned that
major groups are no longer able to distinguish between their role as lob-
byists and their lack of a role as decision-makers. No matter how much
access is given to major groups at the CSD, they are still observers. The
decisions rest with governments, who hopefully have the basis for making
those decisions. Many major groups come to the CSD with in¯ated
expectations. Instead of observing what is going on, reporting to their
own constituencies, and trying to in¯uence policy-makers at home, some
major group representatives behave like UN diplomats and spend their
time trying to in¯uence the text under negotiation. Some government
delegates argue that they must remember that a lot of advocacy work
needs to be done at home. NGOs and major group representatives re-
spond that advocacy work also has to be done at the CSD and, to have
the greatest impact, they must participate in the drafting of text to the
greatest extent possible. These issues regarding the appropriate role for
major groups are now resonating throughout the entire UN system.
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Critical assessment of the CSD

While the major focus of the CSD during its ®rst ®ve years was to moni-
tor the implementation of the Rio agreements, its purpose is not only to
look back to what has been accomplished since 1992. The CSD also has a
role to play in setting the international sustainable development agenda
and acting as a coordinating body within the UN system on environment
and development issues. The Commission has had varying levels of suc-
cess in these areas, but since the CSD is an intergovernmental body, the
onus of responsibility ultimately rests in the hands of the member gov-
ernments. In fact, unless its member governments are ready to act on a
particular issue, the CSD will accomplish little. During its ®rst ®ve years
the CSD did ®nd that the time was ripe for governments to act in several
areas and, as a result, the Commission can report some success. Yet, in
far more cases, the CSD has not yet proven to be a major force outside
the UN system.

Agenda-setting

Given its position as a highly visible and well-attended UN commission,
the CSD has an opportunity to play a pivotal role in setting the interna-
tional sustainable development agenda. But how does one measure the
CSD's effect on agenda-setting? Has the CSD generated greater concern
for an issue already on the international agenda? Has the CSD put any
new issues on the international agenda? Has the CSD directed attention
to the links between issues that were formerly considered separately?
Has the CSD promoted more sophisticated priority-setting among the
many issues on the international agenda?

To a certain extent, some CSD delegates and observers believe that the
Commission has been successful in generating greater concern for issues
on the international sustainable development agenda. By creating the
Intergovernmental Panel on Forests, the CSD was able to focus the forest
issue and create more understanding that forests are owned by someone
and give a livelihood to many people. Fresh water resources and energy
are two issues that did not receive much attention in Rio and are now at
the top of the international agenda (at least the CSD's agenda for the
period 1998±2001), largely due to the work of the Commission. Similarly,
the CSD's discussions on sustainable production and consumption pat-
terns and the need for technology transfer, education, and capacity-
building in developing countries have raised the pro®les of these issues.
However, when it comes to putting new issues on the international
agenda, the CSD has not been as successful. Some argue that the CSD
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has put the issues of transport and tourism on the agenda, and has
advanced the discussions on ®nance so that new issues such as private
direct investment, airline fuel taxes, and a tax on foreign ®nancial trans-
actions have been added to the international sustainable development
agenda. Others argue that UNEP has contributed and will continue to
contribute much more to agenda-setting due to its scienti®c and technical
capabilities. But given the wide range of sustainable-development-related
issues that could be placed on the agenda, these issues are only the tip of
the iceberg.

Perhaps the area where the CSD, which is a political rather than a
technical body, can have the greatest impact in agenda-setting is in
directing attention to links between issues and promoting more sophisti-
cated priority-setting. In fact, many had hoped that this would be the
primary role of the CSD. Yet the Commission has had only a modicum of
success in these two areas. The CSD's ®rst multi-year thematic pro-
gramme of work was designed to try to draw out the links between re-
lated sectoral issues and address cross-sectoral issues in terms of the
sectors under review. For example, during its 1995 session the CSD
examined all the sectoral issues related to land resources (agriculture,
forests, deserti®cation, biodiversity, and mountains), and it was hoped
that the cross-sectoral discussions on issues such as ®nance, technology
transfer, consumption and production patterns, education, and capacity-
building would be discussed in terms of land resources as well. While the
Commission's intentions were admirable, its execution was not so suc-
cessful. Governments continued to differentiate their statements and
their negotiating strategies on both the cross-sectoral and sectoral issues.
The debate on ®nance was rarely able to get beyond the call for new and
additional ®nancial resources and the achievement of the UN target of 0.7
per cent of GNP for of®cial development assistance, much less focus on ®-
nance for a particular sector. This was due, in part, to the composition of
government delegations and the lack of issue linkage at the national level.

The one area where there was some success in issue linkage was in
some of the government-sponsored intersessional meetings. In many of
these meetings, which provide expert input into the work of the CSD,
participants have drawn out these linkages in ®nance, fresh water
resources, forests, sustainable production and consumption, and other
issues. However, while the results of these meetings are submitted to the
CSD and become part of the of®cial record, the level and quality of de-
bate in the Commission rarely does justice to the work of these expert
meetings. So, although linkages are being advanced outside the CSD, the
intergovernmental political process has not yet been able to surmount the
rhetoric to make the necessary progress in this aspect of agenda-setting.

THE CSD: THE FIRST FIVE YEARS 389



During its ®rst ®ve years, the CSD can be described as having a marked
lack of priorities, not to mention a lack of effectiveness in priority-setting.
This was in large part due to the nature of the multi-year programme of
work that stressed the overall review of the implementation of Agenda
21 over priority-setting. However, the Special Session of the General
Assembly adopted a new multi-year programme of work for the CSD for
the period 1998±2002 that does re¯ect both prioritization and a stream-
lining of its ambitious agenda. Each year the overriding issues will be
poverty and consumption and production patterns. In 1998 the sectoral
theme was ``Strategic Approaches to Freshwater Management'' and the
cross-sectoral theme was to be transfer of technology, capacity-building,
education, science, and awareness-raising. In 1999 the sectoral theme is
oceans and seas and the cross-sectoral theme is consumption and pro-
duction patterns. In 2000 the sectoral theme will be integrated planning
and management of land resources and the cross-sectoral theme will be
®nancial resources, trade, and investment and economic growth. The
sectoral theme in 2001 will be atmosphere, energy, and transport and the
cross-sectoral theme will be information for decision-making and partici-
pation and international cooperation for an enabling environment. The
2002 session is to complete a comprehensive review (UN 1997). For each
sectoral and cross-sectoral theme different chapters of Agenda 21 have
been identi®ed as the main issues for an integrated discussion under the
theme. The main question that remains is whether governments will be
able to address these issues in a cross-sectoral, cross-ministry nature and
focus on the stated priority issues. It is important to reiterate that the
CSD is an intergovernmental body, and unless the individual govern-
ments have the political will to move the dialogue forward, the CSD will
not be in any position to prioritize issues or set the international sustain-
able development agenda.

Overall, the CSD does not have a particularly strong record in agenda-
setting. Examples of the areas where the Commission has played an
agenda-setting role include the global fresh water assessment and the
Intergovernmental Panel on Forests. The CSD has also identi®ed areas
where major gaps existed in the international discussion of sustainable
development, including such sectors as energy, transport, and tourism.
Nevertheless, the CSD's record in agenda-setting must also be viewed
within the context of the Commission's overall purpose. Not everyone
thinks that the CSD's role is to set the international agenda, and many
agree that this is more of a job for UNEP. Perhaps the CSD is better
placed to play more of an advocacy role ± to put political pressure on
national governments and the international system to respond to the
challenges of sustainable development ± rather than to set the agenda.
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Role of the CSD as a coordinating body within the UN system

It was envisaged that implementation of Agenda 21 would require the
active involvement of all relevant international institutions, both within
and outside the UN system, that deal with speci®c economic, social, or
environmental dimensions of sustainable development. However, the
CSD was never seen as the body that would coordinate the work of the
UN system. Instead, paragraph 38.13(a) of Agenda 21 gave the CSD a
monitoring role, stating that the CSD should:

monitor progress in the implementation of Agenda 21 and activities related to the
integration of environmental and developmental goals throughout the United
Nations system through analysis and evaluation of reports from all relevant
organs, organizations, programmes and institutions of the United Nations system
dealing with various issues of environment and development, including those re-
lated to ®nance (UN 1992).

Similarly, paragraph 21 of UN General Assembly Resolution 47/191,
which established the CSD:

requests all specialized agencies and related organizations of the United Nations
system to strengthen and adjust their activities, programmes and medium-term
plans, as appropriate, in line with Agenda 21, in particular regarding projects for
promoting sustainable development, in accordance with paragraph 38.28 of
Agenda 21, and make their reports on steps they have taken to give effect to this
recommendation available to the Commission and the Economic and Social
Council in 1993 or, at the latest, in 1994 (UN 1992).

This language leaves the onus of responsibility for implementing Agenda
21 with the relevant agencies themselves, although it does give the CSD
the opportunity to review such actions. However, the real work at the
inter-secretariat level has been led and coordinated through the Inter-
Agency Committee on Sustainable Development (IACSD).

The IACSD was established in October 1993 by the Administrative
Committee on Coordination (ACC) ± the highest inter-agency body of
the United Nations, chaired by the Secretary-General, and consisting of
the heads of organizations in the UN system. The IACSD meets twice a
year and reports to the ACC.6 The role of the IACSD is to identify major
policy issues relating to UNCED follow-up by the UN system, and to
advise the ACC on ways and means of addressing them so as to ensure
effective system-wide cooperation and coordination in the implementa-
tion of Agenda 21 and other UNCED outcomes, including the CSD, and
their follow-up. To accomplish this, task managers have been appointed
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from the organizations of the UN system. They are responsible for inter-
agency coordination, catalysing joint initiatives, identifying common
strategies, preparing reports for the CSD, and exchanging information
under the CSD's work programme (UN 1993c).

The UN Division for Sustainable Development provides secretariat
services for both the CSD and the IACSD. As a result, the work of these
two bodies ± one intergovernmental and political and one inter-agency
and functional ± has been closely coordinated. Thus, the CSD is linked
``both vertically and horizontally'' to other parts of the UN system (Bigg
and Dodds 1997, 21). Vertically, the Division for Sustainable Develop-
ment reports to the Under-Secretary-General for Economic and Social
Affairs,7 who in turn assists the Secretary-General. Horizontally, it
relates to UN agencies, programmes, and bodies, and takes part in the
work of the IACSD.

While the primary responsibility for UN system coordination has
rested with the IACSD, the CSD has had an impact on that inter-agency
body and on the roles of the agencies in implementing Agenda 21. When
it adopted its ®rst multi-year thematic programme of work, the CSD cre-
ated nine thematic clusters. The CSD originally introduced these the-
matic clusters to facilitate its own review of Agenda 21 implementation.
However, these same clusters have been used to assess the capacity of
UN agencies to contribute to Agenda 21 programming, and have been
used by coordinating authorities to evaluate agency programming. Fur-
thermore, the reports of the task managers have been presented and
reviewed on the basis of these clusters in the CSD's multi-year thematic
review process. Thus it could be said that the CSD has had an effect on
coordination, since its multi-year thematic review procedure has per-
meated every aspect of the UN inter-agency coordination process (Henry
1996).

Strengths and weaknesses

Like any organization, the CSD has its own strengths and weaknesses
that will have an impact on its future. The CSD has a number of strengths
that have contributed to making it the unique body it is. To some degree,
one can say that the strengths of the CSD are the same as the strengths of
the United Nations as a whole: it is a forum that brings together all the
countries of the world on an equal standing. However, the CSD's main
strengths are in the ways it stands out from the rest of the UN system.
Unlike the UN General Assembly and other bodies, there are fewer rigid
formats and there is a truly open attitude about the participation of
NGOs and major groups.
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The CSD has also proven to be a real catalyst for policy action in nu-
merous areas. Among other things, the CSD has motivated numerous
government-sponsored meetings and workshops related to the imple-
mentation of Agenda 21; fostered coordination on sustainable develop-
ment within the UN system; helped to defuse much of the resistance to
national reporting that was evident in Rio; and galvanized NGO and
major group activities and action aimed at sustainable development at the
international, national, and local levels (Bernstein et al. 1995). Unlike
many UN bodies, the CSD has attracted a mixture of ministers and fairly
high-level NGOs on an annual basis. In addition, through its innovative
working methods the CSD has managed to add vitality to the interna-
tional sustainable development debate and keep the ``spirit of Rio'' and
Agenda 21 alive. Many also credit the strong and committed Secretariat,
which has been primarily responsibly for the preparation of comprehen-
sive documentation, the development of sustainable development indica-
tors, compilation of national reporting information, and integration of the
work and contributions of major groups into the CSD process, with the
success of the Commission. The commitment of the member govern-
ments, the Secretariat, the major groups, and the rest of the UN system
has enabled the CSD to create a political forum with political leadership,
as well as a space for new ideas, new thinking, and new forms of interac-
tion between stakeholders and governments and between the local and
global levels.

Nevertheless, like any organization, the CSD also has its weaknesses.
A number of observers have commented that many of the decisions or
resolutions adopted by the CSD are vague and not particularly action-
oriented. Unfortunately, this is something that plagues much of the UN
system. To build consensus in any multilateral negotiation process where
there are so many disparate concerns to be met, sacri®ces have to be
made in order to reach an agreement. Perhaps the biggest obstacle to
strengthening the CSD's decisions is the North-South schism over envi-
ronment and development issues. Like many UN commissions or pro-
grammes that deal with economic development issues, the polarized
positions of the 130 developing countries who negotiate as a bloc within
the ``Group of 77'' and the developed countries have had a major impact
on the work of the CSD. The Group of 77 continues to hold the entire
sustainable development agenda hostage to ful®lment of developed
country commitments to increase of®cial development assistance and to
provide, in general, ``new and additional ®nancial resources.'' As a result,
much of the work of the CSD results in these ``lowest common denomi-
nator'' agreements.

The fact that the CSD is a subsidiary body of ECOSOC has given it an
inherent weakness. The CSD's decisions have to be endorsed by ECO-
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SOC and then forwarded on to the General Assembly. This serves to
weaken the impact that the CSD can have on the international commu-
nity and national governments. Furthermore, as a functional commission
of ECOSOC the CSD does not have its own implementing process, nor
any mechanisms to hold governments accountable.

While the CSD attracts many ministers each year, most are ministers of
the environment. To be truly effective in setting the sustainable develop-
ment agenda, the CSD must also attract and involve ministers of foreign
affairs, ®nance, trade, agriculture, development or development assis-
tance, forests, and so on. Similarly, the CSD does not garner the attention
of the Bretton Woods institutions or the WTO to the level at which they
should be involved. Finally, the CSD has given insuf®cient attention to
the key linkages between environment and development issues. This is
due in part to the fact that governments themselves are divided
along sectoral lines, and that it is very dif®cult for the CSD to address
an integrated agenda truly when the member governments are unable to
do so.

Finally, there is the issue of the CSD's relationship to UNEP. Since its
creation, there has been concern about the overlapping and duplicative
functions of the CSD and UNEP. The fact that the two organizations
have different mandates and different structures must not be forgotten.
UNEP plays a more catalytic and scienti®c role than the CSD by identi-
fying critical issues for international attention and mandating negotia-
tions or discussions that can lead to treaties.8 The CSD plays more of a
coordinating role that is enhanced by the location of the Secretariat and
the meetings at UN headquarters in New York, and the close cooperation
with the IACSD and major groups. In fact, some have gone so far as to
say that the CSD could eventually eclipse ECOSOC as the main coordi-
nating and political body on economic, social, environmental, and devel-
opment affairs. UNEP and the CSD should be able to co-exist if they
focus on their inherent comparative advantages and strengths rather than
compete with one another.

Final thoughts and recommendations for the future

So where does the CSD go from here? If any informal consensus exists on
the future of the CSD, it is that the CSD de®nitely has a future. There is
no question that the CSD has established itself as an essential part of the
process for reviewing implementation of Agenda 21 and advancing the
sustainable development agenda. Yet there are a number of ways in
which the CSD can increase its effectiveness.
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Streamline the agenda

Now that the ®rst multi-year programme of work has come to a close, the
CSD has taken the opportunity to streamline its agenda for the next ®ve
years. Rather than embarking on another comprehensive review of
Agenda 21, the CSD will instead focus on a selected number of issues. In
essence the CSD will try to ®ll in the gaps in the UN system where no
single agency currently has responsibility, such as fresh water resources,
oceans, energy, transportation, tourism, and sustainable production and
consumption. Furthermore, the CSD will try to avoid duplicating any
work that is currently under way in other forums, speci®cally the confer-
ences of the parties to the major environmental conventions. Hopefully,
this increased focus will in turn foster greater dialogue and more action-
oriented proposals than the CSD has been able to generate thus far.

Encourage greater accountability and peer review

To increase the effectiveness of the CSD in both monitoring the imple-
mentation of Agenda 21 and advancing the international sustainable de-
velopment agenda, governments must feel more accountable for their
actions and this can be accomplished through a certain level of peer
review. National reporting must be enhanced and countries should play a
role in reviewing these reports. Developing countries should examine
developing countries so as to avoid any North-South ®nger-pointing.
Similarly, the CSD must continue to foster increased dialogue within
countries (between ministries and between governments and major
groups), between countries, between governments and the UN system,
and among UN agencies and programmes.

Break out of the North-South schism

Ambassador Ismail Razali, President of the Fifty-®rst General Assembly,
told UNEP's High-Level Segment in February 1997, ``Agenda 21 and the
CSD will only bring about sustainable, equitable, and ecologically sound
development if we can break out of the North-South schism . . . the real
political challenge is to reshape North-South relations'' (Razali 1997).
The negotiations on ®nance during the CSD suggest that states are not
only failing to break out of the North-South schism, but that the schism is
increasingly polluting the UN's response to sustainable development with
suspicion. For developing countries, the decline in overseas development
assistance since 1992, and attempts during CSD-5 to switch the burden of
international funding for sustainable development to private sector in-
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vestment, which developed countries argue is a case of acknowledging
actuality, have helped to discredit the very concept of ``sustainable de-
velopment'' (Carpenter et al. 1997a). If both developed and developing
countries can move beyond these issues, the CSD will become more ef-
fective at promoting policy dialogue. Until this happens, the North-South
agenda will continue to dominate the sustainable development agenda.

Mobilize political will

If the CSD is to be truly successful, it must ± in the words of former UN
Secretary-General Boutros Boutros-Ghali ± mobilize the ``political will,
intellectual leadership, and partnerships'' necessary to transform sustain-
able development into policies and practices on the ground (Boutros-
Ghali 1993). In other words, the CSD needs to oblige governments to
take the necessary action at the international level, but perhaps more
importantly at the national and local levels. Thus far, the CSD has made
some progress in mobilizing the international community, governments,
and major groups to advance the sustainable development agenda, but
much more needs to be done. While dialogue is and should be the focus
at the international level, action ± and the political will needed to pro-
mote and support it ± must take place at the national and local levels.

During its ®rst ®ve years, the CSD has managed to generate over 400
pages of negotiated text. But these are only words, and words they will
remain until the CSD manages to translate them into action. Now, in the
aftermath of the Special Session of the General Assembly that received
its own mixed reviews, and at the beginning of a new ®ve-year work
programme, the CSD will need to increase its effectiveness and continue
to develop new and innovative working methods to maintain its position
at the centre of the sustainable development debate. As the Earth Nego-
tiations Bulletin commented in its summary of CSD-5, the CSD must
``deliver a renewed political mandate to translate popular concern into
urgent and concrete instructions to politicians, translate the information-
rich assessments into unequivocal action plans, and translate illusions of
top-down sovereign authority and competence into partnerships that
span a globalizing world'' (Carpenter 1997a: 13).

Notes

1. This was considered to be a major accomplishment, since two years earlier in Rio many
developing countries were not willing even to discuss the creation of sustainable devel-
opment indicators for fear that their use would compromise national sovereignty over
natural resources and the environment.
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2. This evaluation of the ®rst ®ve years of the CSD is based on a review of the existing lit-
erature on the Commission as well as a series of interviews with UN, governmental, and
non-governmental representatives who have participated in the work of the Commission
since its establishment in 1992. The majority of the people interviewed asked that their
comments be treated as ``off the record.'' As a result, no one will be cited directly, but the
author would like to thank the following people and institutions for their contributions:
Oscar Avalle, GEF Secretariat, Gunilla Bjorkland, Stockholm Environment Institute,
Felix Dodds, UNED-UK, Alison Drayton, Government of Guyana, Paul Hofseth, Gov-
ernment of Norway, Ambassador Bo KjelleÂn, Government of Sweden, Peter Padbury
(Canada), Andrey Vasilyev, UN Division for Sustainable Development, and Marilyn
Yakowitz, OECD.

3. For more information on the work of the IPF, see United Nations. ``The Report of the
Intergovernmental Panel on Forests on its Fourth Session'' (E/CN.17/1997/12), 20 March
1997 hgopher://gopher.un.org:70/00/esc/cn17/ipf/session4/97- - -12.ENi (visited 15 January
1998).

4. The Comprehensive Freshwater Assessment (document E/CN.17/1997/9) can be found
on the Internet at hgopher://gopher.un.org:70/00/esc/cn17/1997/off/97- -9.ENi (visited 15
January 1998).

5. Major groups, as de®ned by Agenda 21, include women, youth, indigenous peoples,
NGOs, local authorities, workers' and trade unions, business and industry, the scienti®c
community, and farmers.

6. Participants in the work of the IACSD include the UN Department for Economic and
Social Affairs, the UN Department for Development Support and Management Services,
the UN Department for Economic and Social Information and Policy Analysis, the UN
Of®ce of Legal Affairs, the UN Department of Humanitarian Affairs, the UN Centre for
Human Settlements, the Regional Economic Commissions, UNCTAD, UNEP, UNICEF,
the UNDP, the UNFPA, the UN International Drug Control Programme, the UNHCR,
the ILO, the FAO, UNESCO, the WHO, the World Bank, the IMF, the WMO, WIPO,
UNIDO, the IAEA, and secretariats of the major environmental conventions.

7. Until mid-1997, the Division for Sustainable Development was a part of the Department
for Policy Coordination and Sustainable Development. With the ®rst phase of UN reform
activities during the summer of 1997, the department's name was changed to the De-
partment for Economic and Social Affairs.

8. See Downie and Levy's chapter on UNEP in this volume.
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20

The World Bank's environmental
agenda

Mikiyasu Nakayama

At the 1997 UN General Assembly Special Session on the Environment,
James D. Wolfensohn, the President of the World Bank, emphasized
the following set of global environmental problems: climate change, bio-
diversity and sustainable forestry, deserti®cation and land degradation,
water, and ozone depletion (World Bank 1997a). He stated:

These [responses to global environmental issues] are not fringe activities. They
are central to meeting human needs and reducing poverty. I wholeheartedly
commit the Bank to do all it can to forge a global partnership to promote equi-
table approaches to global environmental issues, and to do so quickly. Time is not
on our side. This agenda cannot afford to wait.

The World Bank consists of the International Bank for Reconstruction
and Development (IBRD) and the International Development Associa-
tion (IDA). The aim of the organization is to help its borrowers reduce
poverty. The IBRD and the IDA make loans to borrower governments
for projects and programmes that promote economic and social progress
so that people may live better lives. The IBRD, established in 1945, lends
only to credit-worthy borrowers and only for projects that promise high
real rates of economic returns to the country. The IBRD borrows most of
the money its lends in capital market across the globe. The IDA was
established in 1960 to provide assistance to poorer developing countries
that cannot meet the IBRD's near-commercial terms. The IDA provides
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credits to the poorest countries ± those with an annual per capita GNP of
US$785 or less. IDA credits carry no interest. Unlike the IBRD, most of
the IDA's funds are contributed by developed countries (World Bank
1997c).

Environmentally sustainable development is one of the World Bank's
fundamental objectives. The World Bank invests in projects with pri-
marily environmental objectives, in addition to its regular investment
portfolio. The World Bank is also an implementing agency of the Global
Environment Facility (GEF) and the Multilateral Fund for the Montreal
Protocol (MFMP), which are two important global ®nancing mechanisms
established to assist developing countries in addressing global environ-
mental concerns (World Bank 1996).

Some of the projects funded by the World Bank in the past were criti-
cized by environmentalists, even in the late 1960s, in terms of the World
Bank's negligence over the environmental impacts of the projects it sup-
ported (Mikesell and Williams 1992). A review of 25 years of the World
Bank's history (Mason and Asher 1973) suggested that environmental
aspects external to the projects (such as increased incidence of water-
borne disease resulting from projects that change the pattern of water
distribution and usage) had not been seriously considered by the World
Bank at the project preparation stage.

There is little doubt that the World Bank is much better prepared to
work on environmental issues than it was a decade ago. The number
of environmental staff members, both for development of environment-
oriented projects and for review of ordinary lending projects from the
environmental point of view, has increased from ®ve in the mid-1980s to
around 300 today. A vice-presidency for environmentally sustainable de-
velopment was established in 1993. The World Bank is now the world's
largest lender to the developing world for the environment. The World
Bank's lending for environmental projects amounted to US$11.6 billion
in the 1997 ®scal year, while it was just US$30 million in 1986 (World
Bank 1997c).

Moreover, the World Bank has shown its willingness to ``mainstream''
global environmental concerns into its regular lending and non-lending
service, and take a major intellectual and policy leadership role (World
Bank 1997a).

An essential question that must be addressed is whether the existing
mechanisms within the World Bank are adequate to deal with environ-
mental issues, and what sort of room remains for the institution to further
enhance its capacity. This chapter does not intend to touch upon all the
environmental issues associated with the World Bank's activities. It rather
aims at pointing out a few somewhat ``generic'' or institutional issues
within the system of the World Bank in dealing with environmental mat-
ters. Three such issues will be discussed in the following sections.1
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Upward harmonization or pollution displacement

There is no reason not to believe that a Bank-®nanced project is in gen-
eral ``cleaner'' than other projects of the same sort in the developing
world. For example, a World Bank document (World Bank 1995)
mentions that the Bank-®nanced coal-®red thermal power plants imple-
mented over the last ten years are signi®cantly less carbon-intensive than
the same sort of projects not ®nanced by the World Bank. That is, the
Bank-®nanced thermal power plants consume less carbon per unit of
energy produced.

This difference is due largely to the environmental conditions attached
to the Bank-®nanced projects. A loan agreement between the World
Bank and a borrower is usually accompanied by conditions which the
borrower is obliged to observe. Often, some of these conditions relate to
environmental standards; an example would be emissions standards for a
thermal power station. The standards speci®ed tend to be more stringent
than those that would hold domestically under other circumstances. As
long as a borrower sticks to the conditions, Bank-®nanced projects are
destined to be ``cleaner'' than others.

One of the major aims of applying tighter standards to a Bank-®nanced
project is ``upward harmonization'' of environmental standards within a
country, in that a Bank-®nanced project is supposed to serve as a vehicle
to improve environmental standards in a developing nation. The idea is
that if the World Bank were to compromise the level of standards in
accordance with the borrower's perceived capacity, it may increase a risk
of downward harmonization of standards, which leads to a deterioration
of the environment in the developing world.

Is environmental conditionality really instrumental in improving envi-
ronmental standards in developing countries? In other words, does the
World Bank's model of ``upward harmonization'' work in practice?

The idea seems too optimistic, at least under some circumstances. Take
a coal-®red thermal power plant as an example. In a large country which
produces both ``clean'' and ``dirty'' coals, the government may selectively
provide the Bank-®nanced power plant with ``clean'' coal, so that the
power station can maintain the emission standards (such as SOx and NOx

concentration) requested by the World Bank. In this case, ``dirty'' coal is
fed into other power plants which are not subject to the tighter environ-
mental standards. This ``displacement of pollution'' arrangement is, from
the viewpoint of the government, the most cost-effective way of sticking
to the conditions speci®ed by the World Bank.

It is questionable, under such circumstances, whether the Bank-
®nanced power station could function as a locomotive towards environ-
mental ``upward harmonization'' in the country. A rather pessimistic
scenario is that the government abandons the effort to provide the Bank-
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®nanced power plant selectively with ``clean'' coal as soon as the last
World Bank evaluation mission has left the country. This viewpoint stems
from the fact that the conditions attached to a particular project may
provide little incentive for the borrower to apply the same ``high stan-
dards'' for the entire nation.

This problem is partly due to the fact that an ordinary environmental
assessment (EA) does not examine ``indirect'' impacts of a particular
project on the borrower as a whole: in this case, investigating whether a
Bank-®nanced ``clean project'' could improve the ``upward harmoniza-
tion'' within the same sector by providing the government with some
incentives. The importance of ``sectoral'' EA has been stressed by the
World Bank (World Bank 1995), so that environmental issues of a par-
ticular sector could be analysed in relation to policies, institutions, and
development plans. However, even existing sectoral EA methodologies
do not seem adequate to evaluate the impact of a Bank-®nanced project
(with environmental conditions attached) on activities ``downstream'' of
the sector in question.

Another important question to ask about environmental conditionality
is whether the environmental requirements speci®ed in a particular proj-
ect are realistic for the borrower or not. In other words, have the con-
ditions been developed in accordance with the institutional capacity of
countries in the developing world and the availability of properly trained
staff? Needless to say, the conditions attached to a project are unlikely to
be adhered to if the borrower lacks suf®cient human resources as well as
institutional and legal frameworks.

Does the World Bank have enough working knowledge about the
capacity of borrowers, to the extent that a rational judgement could
be made about the feasibility of environmental conditions attached to a
particular project (provided borrowers are sincerely willing to implement
the conditions)? Only a limited number of sectoral EAs have been con-
ducted within the framework of the World Bank's lending operation for a
particular project (World Bank 1995), and it sounds too optimistic to be-
lieve that the World Bank has working knowledge about the institutional
capacity of the borrower.

Attaching many conditions to a project does not necessarily lead to
better environmental protection in the borrowing country than would a
smaller number of conditions. Environmental conditions to be attached
to a project should thus be based on sound grounds to believe that the
borrower is willing to observe the conditions, hopefully even after com-
pletion of the project, and also equipped with suf®cient human resources
to implement them successfully.

For this purpose, the World Bank should conduct more sectoral EAs
in a borrowing country to assess the capacity of the country in various
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sectors, and carefully examine whether the environmental conditions
attached to a project are rational and implementable for the particular
borrower.

Lack of mechanisms to deal with transboundary issues

There is reason to believe that the World Bank is now better equipped
with mechanisms to deal with global environmental issues than it was,
say, a decade ago. The GEF is the major instrument for this purpose.2 It
is a ®nancial mechanism that provides grant and concessionary funding to
recipient countries for projects and activities that address climate change,
biological diversity, international waters, and depletion of the ozone layer.
The GEF covers the difference (or increment) between the costs of a
project undertaken with global environmental objectives in mind, and the
costs of an alternative project that a country would have implemented in
the absence of global environmental concerns. The World Bank man-
agement approved 70 projects in more than 50 countries, totalling GEF
grant commitments of US$670 million, between the GEF's inception in
1991 and February 1997 (World Bank 1997b).

Are the GEF and other similar mechanisms suf®cient to allow the
World Bank to deal with various aspects of the global environment? Is
the World Bank suf®ciently prepared to tackle environmental issues,
which are transboundary in nature, not necessarily ``global,'' and could
be solved only through the collaboration of related countries?

The latest list of the World Bank's environmental projects (World
Bank 1997a) includes 85 projects under the category of the ``Global
Environment Facility Investment Work Programme.'' Of these, only
seven projects are designated as ``regional,'' two projects are under the
``global'' category, and all the rest are activities within a single country.
To be more precise, the two ``global'' projects are the pilot phase and
replenishment of the ``Small and medium scale enterprise programme.''
Of seven ``regional'' projects, three are ``Oil pollution management
projects in seas,'' two are ``Ship-generated waste management,'' and the
remaining two projects concern ``Community-based natural resource and
wildlife management'' and ``Lake Victoria environmental management.''

This list of ``global'' and ``regional'' projects suggests that issues which
can only be solved with a regional and collaborative initiative have not
yet been adequately addressed by the World Bank, even with the aid of
the GEF.

This may stem from the fact that the World Bank system has been
tailored, in principle, for planning and implementation of its lending
operation. The lending operation is essentially a matter to be negotiated
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and agreed upon between one particular borrower and the World Bank.
Mechanisms to deal with a ``regional'' issue, in which more than one
country ought to be involved, are thus generally lacking within the sys-
tem. It is also the case with environmental issues. The lack of such a
mechanism is fatal in dealing with regional problems, which can only be
solved through collaboration among countries in the region.

Take the transboundary water resources issue as an example. The water
resources and related environment of the world are under enormous
stress (GEF 1995). Though ef®cient use and effective conservation of
water resources are required in various water systems, attaining such
goals is dif®cult in international water bodies, because it requires coop-
eration among riparian countries. Riparian con¯icts hamper the ability of
many countries to utilize shared water resources optimally (Kirmani and
Le Moigne 1997).

Some 60 per cent of the world's population live in the watershed of an
international water system. The global community is thus in need of
modalities to deal with international water bodies in a much better way,
in terms of both water quantity and quality. As in armed con¯icts among
nations, international organizations are expected to serve as a mechanism
to mitigate con¯icts among riparian countries, with a view to more ratio-
nal management of the shared water system. However, international
organizations as a whole, let alone the World Bank, have so far had very
limited success in serving such a function. In only a few exceptional cases,
such as UNEP's initiative in formulation of the Zambezi Action Plan
(adopted by riparian countries of the Zambezi River basin in 1987) and
the UNDP's role as mediator among basin countries of the Mekong River
in the early 1990s (towards a new framework of cooperation adopted in
1995 by riparians), were international organizations instrumental in the
formulation of an agreement among basin countries (Nakayama 1997).

The Indus Water Treaty adopted in 1960 by India and Pakistan is still
regarded as the only ``success story'' of the World Bank in transboundary
fresh water bodies, in that the World Bank successfully acted as mediator
between two riparian countries and that it let the riparian countries agree
upon the ways and means of sharing the water resources of the Indus
River. The World Bank has, however, made few direct interventions
in international water affairs in the 37 years thereafter (Kirmani and
Rangeley 1994).

The case of the Aral Sea basin may be a good example in this context.
The World Bank (in practice) took over from UNEP in 1992 the leading
role in dealing with the environmental disaster of the Aral Sea region.
The activity was initiated by UNEP in 1989 in response to a request by
the former Soviet Union. It was then expected that the World Bank could
serve as a coordinator, both among basin countries and within the donor
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community, so that an integrated regional scheme would be developed
and implemented to cope with the environmental disaster. The Aral Sea
Basin Unit was established in the World Bank to administer certain
donor funds and ensure international coordination. The progress thereafter
has been, to say the least, not as fast as it was hoped to be. Though the
lending operation of the World Bank was initiated in all the basin coun-
tries (former republics of the Soviet Union in Central Asia), the devel-
opment of a regional environmental programme and its implementation
to deal with the Aral Sea problem has experienced a substantial delay. In
particular, the idea of the World Bank coordinating donors has encoun-
tered dif®culties, and a planned meeting of donors was postponed by a
few years. The meeting was at last organized in October 1997, though not
as a ``donors' meeting'' but just as a ``meeting of participating bodies.''

The Aral Sea Basin Unit was abolished, even before the ``meeting of
participating bodies,'' without establishing a fully ¯edged action pro-
gramme, with support from donors, to combat the environmental disas-
ter. This partly stemmed from the lack of support for the activity of the
Aral Sea Basin Unit from other operational units, presumably because
developing lending operations could be conducted independently of the
Aral Sea Basin Unit's efforts. In other words, there were only limited
incentives within the World Bank to promote the initiatives of the Aral
Sea Basin Unit as a ¯agship of the World Bank as a whole.

What is apparently lacking within the World Bank is a functioning
mechanism to deal with environmental issues of a transboundary nature,
with due support from other operational units. In this context, could an
ad hoc mechanism such as the now-defunct Aral Sea Basin Unit really be
functional and instrumental? The institutional framework of the World
Bank has been optimized for country-by-country lending operations. It
thus generally lacks built-in incentives within the system to work on re-
gional issues, as shown by the project portfolio of the past GEF projects.

A rational answer to this issue is establishing a new (and not ad hoc)
built-in institutional framework to deal with transboundary issues. How-
ever, the feasibility and/or desirability of establishing such a mechanism
should be judged from various viewpoints. For example, promoting
regional collaboration (for the sake of a transboundary environmental
problem) may let the World Bank use ordinary lending projects either as
``carrot'' or ``stick,'' as was in practice the case with the World Bank's
``success story'' in the Indus River basin (Nakayama 1997). Conducting
such an operation for the purpose of solving transboundary environmen-
tal issues may provoke a burning controversy both within and outside of
the World Bank, for it would constitute a major departure from the
present World Bank mode of operation.

The role of the World Bank as an international organization should
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therefore be re-examined in this regard; namely whether the World Bank
is really the best actor (among various international institutions) to deal
with transboundary environmental issues.

Environmental assessment for programme lending

The staff of the World Bank have been required, since 1989, to classify all
proposed investment projects in accordance with their potential impacts
on the environment. The classi®cation depends on the type, location,
sensitivity, scale, nature, and magnitude of potential impacts. Category A
projects are supposed to have signi®cant, irreversible impacts on envi-
ronments that are sensitive and diverse (World Bank 1997a). The proj-
ects under this category are subject to a full EA. Category B projects may
have less signi®cant impacts than those under Category A, and few if any
of the impacts are irreversible. An EA is not mandatory for Category C
projects, which are supposed not to have adverse environmental effects.

Of 598 projects screened by the World Bank between 1993 and 1995
for their potential environmental impacts, 67 projects (11 per cent) were
classi®ed as Category A, 242 (40 per cent) projects were classi®ed as
Category B, and the remaining 289 projects (48 per cent) were classi®ed
as Category C (World Bank 1995). Category A projects were concen-
trated in the agriculture, energy and power, transport, urban, and water
and sanitation sectors.

It is remarkable that all the 19 Category A projects approved by the
World Bank (IBRD/IDA in this case) are ``project'' type of lending, and
no ``programme'' lending falls under this category. The programme
lending in this context represents loans for structural reform and sector
reform, commonly known as structural adjustment loans (SALs).

Most of the World Bank's loans are for speci®c projects. However,
under the assumption, which is based on past experiences, that projects
have a high rate of failure in an unstable or distorted economic environ-
ment, the World Bank initiated the SAL for borrowers in the early 1980s.
The SAL is designed to support basic changes in economic, ®nancial, and
other policies; these may include a greater reliance on market forces;
reduced government price interventions and subsidies; limits on public
sector involvement in industrial and agricultural production; a better
business environment and greater reliance on the private sector; a more
open trading system to provide a better yardstick for ef®ciency; and
stimulus for competition and export growth.

The adjustment lending in 1995 amounted to 24 per cent of the World
Bank's commitments, which is some 10 times larger than the controver-
sial lending for construction of large dams (which forms a 2 or 3 per cent
share of the World Bank's overall portfolio).
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It has been a matter of dispute between NGOs and the World Bank
whether SALs have had adverse environmental effects or not, in partic-
ular for low-income groups in a country. A WWF International report
(Reed 1992) examined the consequences of SALs in three countries
(CoÃ te d'Ivoire, Mexico, and Thailand) and concluded that the develop-
ment paths these three countries pursued had created high levels of
environmental degradation and generated unnecessary waste and loss
of national wealth. On the other hands, a report by the World Bank
(Munasinghe and Cruz 1995) reviewed several cases, with a view to
identifying the broad relationship between economy-wide policies and
the environment, and offered recognition of the generally positive envi-
ronmental consequences of economy-wide policy reforms.

At this stage there is no clear-cut answer to the question of whether
SALs improve or degrade the environment; a lot more effort and time is
required to establish a solid view.

An important question to ask, however, is why no such programme
lending (i.e. SAL) has been found in Category A projects, despite the fact
that the magnitude of structural reform and sector reform programmes
are, in terms of the amount of funds, much larger than a single project
for one hydroelectric power station? This has been a matter of dispute
among NGOs and lending institutions such as the World Bank.

Has the World Bank developed EA methodologies that are applicable
for programme lending operations? Such loans could have much larger
impacts, in accordance with the amount of funds involved, than loans for
a single project. The cause-and-effect relationship of SALs ought to be
quite complicated, for SALs may affect various sectors in various forms
within a country. The analytical frameworks employed for both of the
previously mentioned reports (WWF International and the World Bank)
seem rather empirical and experimental. Without a solid methodology, it
may be hard for a project of®cer or an environmental specialist to put a
SAL project into Category A.

It is safe to say that existing knowledge about estimating possible
impacts of SALs may be insuf®cient to develop a functional EA method-
ology for such a programme lending operation. However, now that a
quarter of World Bank loans fall under this category, it seems imperative
to put more resources to work on this issue. It is even surprising to the
author that although SALs have been condemned by NGOs as great
threats to the environment in various countries, very few quantitative (or
numerical) analyses have ever been conducted by those involved (i.e.
NGOs and lending institutions), and that there is therefore still no work-
ing knowledge to develop an EA methodology to deal with SALs.

The solution to this issue may be rather simple, and probably the easi-
est to implement (among the three issues discussed in this chapter), for it
is just a matter of resources (both human and ®nancial) available to
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elaborate an EA methodology to deal with SALs, and such measures
would not require a philosophical debate on the way of thinking (as in the
case with upward harmonization or pollution displacement) nor a funda-
mental review of the mandate of the World Bank as an international or-
ganization (as with the lack of a mechanism to deal with transboundary
issues).

Conclusion and considerations

Three issues related to the environment, which need further institutional
enhancement and methodological advancement within the World Bank,
have been examined from the viewpoint of identifying possible solutions.

The issue raised under ``Upward harmonization or pollution displace-
ment'' seems rather generic in the system, for it relates to the philosophy
of environmental conditions. It may require some fundamental changes
within the system, in the context of the way of thinking about the possible
``trickle-down effect'' of Bank-®nanced projects in the developing world.
Improvements could be achieved by putting more human and ®nancial
resources (such as more sectoral EAs in the borrowing countries) into the
existing institutional framework of the World Bank.

The issue of ``Lack of mechanisms to deal with transboundary issues''
must require some drastic and rather fundamental (in terms of the
mandate of the organization) changes to the present institutional and
operational framework of the World Bank. Achieving a solution is simply
more dif®cult and may require more efforts and resources than the ®rst
issue. The feasibility of possible solutions within the World Bank to this
issue should be examined from various viewpoints, as mentioned above,
including the mandate of the World Bank.

The rather limited success of UNEP in implementation (after having
the agreement adopted by riparian countries) of the Zambezi Action
Plan (Nakayama 1997) may suggest that the present catalytic role of
UNEP is not suf®ciently functional for transboundary environmental
issues, while the ``super-UNEP'' or ``World Environmental Organiza-
tion'' may not be a solution in this regard as suggested by Downie and
Levy in their chapter in this volume. The World Bank could still be found
the best-situated international organization to work on transboundary
environmental issues, as implicitly hinted by Downie and Levy, but it is
still an open question subject to various debates in the future.

The issue mentioned in ``Environmental assessment for programme
lending'' apparently requires more research efforts in developing solid
EA methodologies to encompass the rather complex cause-and-effect re-
lation of the impacts of SALs, because they involve a nationwide reform
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policy. The solution thus may simply depend on the availability of
resources (both human and ®nancial) for the research efforts needed.

Solutions for these problems may not necessarily be mutually compat-
ible: for example, changing the institutional framework of the World
Bank for the sake of working on transboundary issues (shifting more
human resources from country operation into regional operation, for ex-
ample) might be feasible only at the cost of enhancing its capacity to deal
with the SAL-related matter, which is particularly an issue for a single
country.

Institution-wide review is apparently needed to give priority to these
issues, which are currently not adequately addressed in the system, so
that the World Bank could make best use of its ®nite ®nancial and human
resources to cope with national, regional (transboundary in the context of
this chapter), and global environmental issues. Sharing of environmental
responsibilities with other international (bilateral and multilateral)
organizations should also be examined to ®nd an optimized solution, in
the framework of international organizations as well as the donor com-
munity as a whole. Such discussions are particularly required about the
ways and means of dealing with transboundary environmental issues, for
it is not clear at this stage if the World Bank should make rather drastic
(even regarding its institutional mandate) and costly (in terms of re-
sources available within the system) changes for the sake of working on
the issue.

Notes

1. This chapter is based on interviews conducted with several staff members of the World
Bank, both in environmental and non-environmental sections, in addition to a literature
survey of relevant documents. The author wishes to express his thanks to those inter-
viewees, who will remain anonymous, for their assistance.

2. GEF projects and programmes are managed through three implementing agencies: the
UN Development Programme (UNDP), the UN Environment Programme (UNEP), and
the World Bank.
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21

Intergovernmental organizations
and the environment: Looking
towards the future

Michael W. Doyle and Rachel I. Massey

This conclusion revisits the questions posed in the introduction to this
section, drawing on the insights provided by the previous three chapters.
What have these studies taught us about how existing intergovernmental
environmental organizations should be evaluated? Do they suggest that
environmental protection is best furthered through the strengthening of
existing institutions, by the expansion or revamping of environmental
organizations, or by the creation of one or more additional organiza-
tions? When the possibility of creating a new organization or expanding
an existing one is considered, it is tempting to think in terms of an active
combination of a catalytic, agenda-setting role with actual programme
development and management. The impression that emerges from the
material presented in this volume, however, suggests that neither agenda-
setting nor programme development is lacking in existing organizations.
On the other hand, there are important areas that do not appear to be
covered by any existing organization. In particular, the challenges posed
by increasing economic integration may create the need for a new inter-
governmental environmental organization.

The organizational environment

This section brie¯y discusses the activities of other intergovernmental
organizations that work to coordinate environmental protection on a
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global scale. By noting the work of organizations whose mandates bring
them into the same realm as those discussed by the preceding three
authors, understanding may be enhanced of which areas of environmen-
tal protection are well covered by existing organizational structures and
which are in danger of being neglected.

The long-standing mandate of the FAO,1 founded in 1945, includes
the promotion of environmental protection. Currently, the organization
places particular emphasis on sustainability in both agriculture and the
exploitation of forest and marine resources. The FAO has facilitated the
adoption of several important conventions relating to environmental
protection, including the FAO International Code of Conduct on the
Distribution and Use of Pesticides (1985), the Code of Conduct for
Responsible Fisheries (1995), and the Global Plan of Action on Plant
Genetic Resources (1996).

Another organization with a signi®cant role in coordinating inter-
national efforts at environmental protection is the United Nations Child-
ren's Fund (UNICEF), founded in 1946. Although UNICEF's mandate
does not explicitly include environmental issues, various items in its
mandate necessitate by extension that it takes the environment into ac-
count. The basic goal of the organization is to ensure the protection of
children's rights and the promotion of their welfare. In the period leading
up to the year 2000, the organization is focusing largely upon infant and
child mortality rates, access to drinking water, sanitation, primary educa-
tion, and women's literacy.2 UNICEF works for environmental protec-
tion both at the international and at the local level and was an active
participant in UNCED, where it lobbied to include measures protecting
children in Agenda 21. Since 1992, UNICEF has participated in a number
of other international conferences, where it has emphasized the need to
address environmental problems that affect children's health and safety.
At the local level, programmes speci®cally focused on the preservation of
the natural environment have become increasingly prominent among
UNICEF's projects. UNICEF promotes, among other things, the adop-
tion of clean-energy technologies such as solar stoves at the household
level; the development of sustainable agriculture initiatives that improve
household food security; and the protection of forest resources at the vil-
lage level. These programmes serve multiple purposes, at once increasing
food and income security for rural families, improving children's nutri-
tion, and promoting the protection of the resources upon which children's
welfare ultimately depends. UNICEF's urban projects have also focused
increasingly during this decade upon the ways in which pollution affects
children's health.

The UNDP is another organization whose original mandate does not
speci®cally mention environmental protection but which has had to adopt
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the cause of environmental protection in order properly to ful®l its man-
date. Just as the promotion of children's welfare requires attention to the
health of the ecosystems upon which children depend, similarly an orga-
nization concerned with development must give its attention to develop-
ing nations' abilities to husband scarce environmental resources. In addi-
tion to incorporating environmental projects into its individual country
programmes, the UNDP is a major participant in a number of inter-
national environmental protection projects. In the aftermath of UNCED,
the UNDP established the ``Capacity 21'' programme to help individual
countries develop the capacity to implement Agenda 21 domestically.
Along with UNEP and the World Bank, the UNDP is responsible for
managing the GEF, which provides funding for sustainable development
and environmental impact abatement initiatives in developing countries.
The UNDP is also responsible for implementing funds through the Multi-
lateral Fund of the Montreal Protocol to help developing countries phase
out and develop alternatives to ozone-depleting substances. In addition,
the UNDP operates a ``Sustainable Development Networking Pro-
gramme,'' which facilitates the exchange of information on individual
countries' approaches to sustainable development. Finally, the UNDP
has developed a system of ``environmental management guidelines''
and a ``companion training programme,'' which help to standardize
approaches to environmental protection within a wide variety of individ-
ual programmes.

The World Health Organization (WHO) operates two major environ-
mental programmes: Promotion of Environmental Health (PEH) and
Promotion of Chemical Safety (PCS). The PEH programme includes
subprogrammes on urban environmental health, rural environmental
health, and global and integrated environmental health. The PCS pro-
gramme has four components: chemical risk assessment, chemical risk
communication, chemical risk reduction, and strengthening of national
capabilities in and capacities for management of chemicals. The PCS
programme also collaborates with the International Labour Organization
(ILO) and UNEP in executing the International Programme on Chemical
Safety (IPCS).

Many other intergovernmental organizations address global environ-
mental problems as well. While it is not possible to discuss the activities
of each in detail here, brief note can be taken of some of them. The
World Food Programme, created to coordinate the provision of food aid
and help solve food-related crises, takes an interest in environmental
protection issues to the extent that they affect individual countries' and
communities' food security. Other organizations whose mandates lead
them frequently to take an interest in global environmental problems
include the UN Educational, Scienti®c, and Cultural Organization
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(UNESCO), the International Fund for Agricultural Development
(IFAD), the ILO, and the International Maritime Organization (IMO).
The work of certain other organizations is entirely concerned with a
specialized aspect of global environmental protection. The World Mete-
orological Organization (WMO), for example, coordinates research and
information-sharing relating to the global climate, and the International
Atomic Energy Agency (IAEA) works to control the proliferation of
substances associated with atomic energy production. In a different
arena, the GEF, founded in 1991, exists to distribute resources from the
developed to the developing world for the advancement and dispersal of
environmentally sound technologies. Established by the UNDP, UNEP,
and the World Bank, the GEF currently provides funding under four
windows: global climate change, ozone depletion, biological diversity,
and international waters. It also supports the Framework Convention on
Climate Change, the Convention on Biological Diversity, and the Mon-
treal Protocol on Substances that Deplete the Ozone Layer. Finally, a
number of other intergovernmental bodies have an in¯uence on global
environmental protection efforts although their mandates do not lead
them directly to participate in environmental agenda-setting. Thus, for
example, both the IMF and the WTO are responsible for making deci-
sions that may have signi®cant environmental repercussions. Moreover,
the European Union and the OECD both devote substantial attention to
the development of environmental protection plans.

It is clear from this short review that many intergovernmental organ-
izations in addition to UNEP, the CSD, and the World Bank take an in-
terest in global environmental protection. Although a certain amount of
duplication could increase ef®ciency and foster best practices, some areas
are covered so thoroughly that additional attention from an organization
such as UNEP or the CSD is likely to be redundant and might even be
counterproductive. For example, the FAO has served an important role
as the facilitator of international environmental agreements. As the
organizations discussed here continue to develop their own roles in in-
ternational environmental protection, they should take account of this
ability in the FAO to catalyse environmental action, and should attempt
to enhance and encourage the further development of that ability. Simi-
larly, functions such as those that the UNDP has served ± especially the
promotion of information-sharing and the standardization of method-
ologies for solving environmental problems ± are essential. As long as the
UNDP is able to carry out these functions adequately, it may be unnec-
essary for an organization such as UNEP to attempt to duplicate that
role. Rather, UNEP, the CSD, and the World Bank should attempt to
ful®l whatever role the UNDP fails to ful®l in this regard. For example, it
is possible that the services provided by the UNDP for developing coun-
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tries are not duplicated by any organization concerned with the role of
developed countries. It may also be that no existing international orga-
nization is ideally suited to the dissemination of best environmental
technology or the encouragement of technological leapfrogging. These,
then, are gaps to which UNEP, the CSD, and the World Bank should
attend, whether by taking charge of relevant activities themselves or by
creating new forums where these activities can occur.

Gaps in the coverage of global environmental problems

How do the World Bank, UNEP, and the CSD interact with other
organizations to cover the map of global environmental problems? Are
there inef®cient overlaps ± areas where organizations duplicate one
another's efforts? Are there synergies, in which multiple organizations
are tackling the same problems in different and complementary ways?
Finally, are there gaps that all these organizations fail to cover? Some
progress towards answering these questions can be made by reviewing
their mandates and activities.

The CSD

As was seen in Chasek's chapter, the mandate of the CSD is to review
progress in the implementation of agreements that resulted from the Rio
Conference; to elaborate policy guidance; and to promote dialogue among
a long list of relevant actors, ranging from governments to farmers. On
reviewing the list of areas the CSD plans to cover in its current ®ve-year
plan, one might conclude that no gaps remain. The CSD plans to cover
four major physical categories of environmental problems (fresh water,
oceans, land, and atmosphere) in four years, and has also apportioned
among those years all the major conceptual themes that may be relevant
to the solution of these problems. Technology, capacity, education,
science, awareness, consumption, production, economics, decision-mak-
ing, participation, and cooperation are all to be considered. To search for
omissions in this list would be counterproductive. However, the very fact
that so many topics are slated to be ``covered'' in four years clearly indi-
cates that none of the topics is likely to be addressed in concrete terms.
The CSD is unlikely to be found coordinating international watershed
protection forums in 1999, because it will already have moved on from
fresh water management to oceans and seas; nor is it likely to have cata-
lysed a new treaty on ocean dumping by 2000, because it will be hurrying
on to its consideration of land resources.

Two conditions must hold in order for a mandate as broad as that of
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the CSD to produce valuable results. First, the CSD's dialogue sessions
must be planned in such a way that they serve a clear purpose. There
must be a clear understanding about whether their goal is to lay the
groundwork for more concrete negotiations to be undertaken in the
future; to ``brainstorm,'' producing ideas upon which other organizations
will act; or simply to ensure face-to-face contact among environmental
policy-makers from around the world. While all these purposes are valid,
each implies a different approach and should be expected to pose differ-
ent challenges. Assuming that this condition is met, the CSD seems well
positioned to ful®l the role of providing for a global ``discussion'' of the
major areas of environmental protection challenges. However, the second
condition for effectiveness is that some other organization or set of
organizations should be committed to pursuing and putting into practice
the ideas generated in the CSD's sessions. It is not clear that the inter-
national institutional capacity exists for this condition to be ful®lled.

UNEP

UNEP, as Downie and Levy explain, appears to have a number of in-
stitutional advantages over the CSD, increasing the likelihood of its
accomplishing substantial tasks. It has existed since 1972, and thus has
had the opportunity to develop some institutional momentum. It has also
had an active long-term leadership; during his 16 years as leader of the
organization, Mostafa Tolba took what Robert Haas has referred to as a
classic, neofunctionalist, ``entrepreneurial'' role in a variety of interna-
tional negotiations (Haas 1995, 654). UNEP's mandate is also somewhat
more limited than that of the CSD. While the CSD is charged with pro-
moting communication among all actors concerned with environment and
development, UNEP is expected to coordinate and catalyse environmental
protection activities among UN agencies. While it has not done every-
thing conceivable, UNEP has accomplished some signi®cant tasks over
the course of its existence.

The World Bank

Comparing mandates one may ®nd, for example, that the CSD has taken
care of forests and UNEP has taken care of deserti®cation while no orga-
nization has adequately covered ocean pollution. But, as Nakayama's
chapter points out, one must also watch for gaps ± not in particular,
concrete areas of environmental protection, but rather in methods of
analysing environmental protection. Nakayama suggests that the World
Bank as ®rst and foremost a national economic development organization
focuses its methodologies of environmental assessment too much on in-
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dividual projects and not enough on the larger environmental pro®le of a
country or region. Here there may be room for better coordination with
UNEP or the CSD.

Unlike the CSD and UNEP, the World Bank was not established with
the speci®c purpose of promoting environmental protection and envi-
ronmentally sound development. Rather, in the World Bank's case envi-
ronmental concerns are an addendum to, or a check on, a central agenda
that was originally elaborated without explicit regard for environmental
concerns. The World Bank has adopted the practice of attaching envi-
ronmental conditions to its loans, and requiring projects in developing
countries to meet environmental standards that would apply in developed
countries. This policy is intended to promote ``upward harmonization'' of
environmental standards internationally. Nakayama points out, however,
that a developing country may meet World Bank standards simply by
diverting its polluting practices to other projects ± for example, using
``clean'' coal in a Bank-funded power plant but simply shunting its
``dirty'' coal to other plants rather than ceasing to use it.

While the CSD and UNEP focus on broad themes of environmental
protection, the World Bank focuses on speci®c projects that are of eco-
nomic signi®cance. When it analyses the potential environmental effects
of a project and seeks ways to mitigate them, it focuses on the details of
that project. Gaps can emerge between sweeping evaluations of interna-
tional environmental performance, on the one hand, and detailed analysis
of individual projects, on the other. Could coordination between the
World Bank and UNEP, for example, produce more coherent evaluations
of the macro-level environmental effects of World Bank projects in a
given region?

Mandates and capacities

One useful approach to evaluating international environmental organ-
izations may be to consider whether each organization's mandate is
appropriate to the structure and constituency of the organization, and vice
versa. Chasek comments, for example, that CSD meetings are mainly
attended by environment ministers, and suggests that attendance should
be made broader. Another possible recommendation might be that the
CSD's mandate be reformulated in terms of its actual constituency. Pre-
sumably a single organization cannot build partnerships among all groups
simultaneously. But if an organization such as the CSD could turn its
dialogue function into improved coordination among environmental
ministers or their envoys, it might enjoy some genuine successes.

One overarching lesson is that the mandate should ®t the organization,
and vice versa. An organization such as the CSD, with ample global at-
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tention and an able, but not expert, staff, is basically designed to run an-
nual conferences. It is best suited to the articulation, mobilization, and
high-level coordination of effort ± not for carrying out complex pro-
grammes of action. Others, such as UNEP, have more staff and a more
autonomous organization for determining expert consensus, training, and
sectoral decision-making. The World Bank, with masses of ®nancial ex-
pertise and ®nancial resources for implementation, has the rare potential
actually to put into effect the courses of action that have been agreed
upon.

``Institutional overload''

In their edited collection of studies on international environmental insti-
tutions, Institutions for the Earth, Haas, Keohane, and Levy (1993)
suggest a second standard for evaluating organizational effectiveness.
They note that international environmental protection efforts suffer from
``institutional overload.'' So many organizations and treaties exist relating
to environmental protection that government of®cials are spread thin
attempting to participate in, understand, evaluate, and ®nd ways to com-
ply with all of them. International environmental arrangements would
bene®t from what Haas, Keohane, and Levy refer to as an equivalent to a
``most-favoured nation'' status: a set agreement that two or more states
can agree to adopt to govern their relations and that does not have to be
worked out anew each time. They note, however, that there is no clear
way to standardize the process of agreeing upon environmental protec-
tion measures in the way there is to standardize trade agreements.

The future of international environmental organizations

Do the institutions which have been considered have the potential to
solve whatever environmental problems should theoretically be soluble?
Should the focus be on strengthening these institutions? Or is there a
need for a different sort of international organization ± a ``super-UNEP''
of the sort Downie and Levy allude to, a global environmental regime
with a role analogous to the WTO's role in regulating trade?

Intergovernmental environmental organizations: Managing
globalization

The term ``globalization,'' frequently employed though seldom carefully
de®ned, refers to increasing economic and social integration among
countries. It implies increasing trade openness and capital mobility, as
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well as the ever-increasing interconnectedness of distant parts of the
world through communication technologies and travel. Globalization
leads to interaction and interdependence among locations and polities
once so remote that the domestic policies of one had little or no relevance
for another.

The advance of economic and social integration has spawned a con-
siderable literature on the possible implications of globalization for indi-
vidual countries' autonomy in domestic policy decisions. Topics range
from the choice of macroeconomic and social welfare policies to the es-
tablishment of environmental and labour standards (see, for example,
Rodrik 1997 concerning possible constraints on social welfare policy).
Environmental standards are one area of domestic policy that may be
increasingly affected by international dynamics as globalization pro-
gresses. The liberalization of both trade and investment regimes, for ex-
ample, can potentially create downward pressure on individual countries'
environmental standards. As trade openness increases, ®rms are increas-
ingly vulnerable to competition from outside their home country's
borders. Firms that cut costs by imposing negative environmental exter-
nalities on the communities in which they are located may enjoy a
competitive advantage over those that do not; and those whose home
countries insist on high environmental standards may ®nd themselves at a
disadvantage. Furthermore, even if ®rms are not under severe competi-
tive pressure, capital mobility as well as ease of transport and communi-
cation may increase their ability to extract concessions from the state.
The easier it is for a ®rm to relocate from one country to another, the
greater is its bargaining power in relation to the state. Thus one effect of
globalization may be downward pressure on environmental standards
exerted by ®rms that enjoy the option of relocating.

The competition that may arise among states as each seeks to attract
mobile industry is sometimes referred to as creating a risk of a ``race to
the bottom.'' According to the view represented by this term, each state
has a strong incentive to lower its environmental standards in order that
industry will be willing to locate within it, bringing employment and
economic growth. Most students of these dynamics agree that the term
``race to the bottom'' is a misnomer; states are unlikely actively to lower
standards by repealing existing environmental protection laws. Daniel
Esty has suggested that international competition may, however, produce
a ``regulatory chill'' or ``political drag'' ± a stagnating or dampening effect,
in which states fail to enforce their environmental protection laws or
avoid adding new regulations to their books (see, for example, Esty
1994a). Thus, in Esty's view, even if states do not actively lower stan-
dards, international competitive pressures may be a signi®cant constraint
on the abilities of states to protect their environments.
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Empirical studies have suggested that in fact industry competitiveness
is not signi®cantly affected by environmental standards.3 On the other
hand, these studies have focused primarily on a limited industry category:
highly polluting industries based in the United States (see Pearson 1996).
Little empirical work has been done, for example, to test whether these
patterns hold true for natural-resource-based industries in developing
countries. Furthermore, although thorough empirical studies have not
shown evidence of competitiveness effects, some researchers have found
evidence that governments nonetheless act as though such effects existed
(Leonard 1988). Esty cites anecdotal evidence that competitiveness con-
cerns were an obstacle to environmental regulation by individual states;
among other examples, he cites the dif®culty that legislators encountered
in both the United States and the European Union when they attempted
to increase taxes on fossil fuel use (Esty 1994a; Esty and Geradin 1998).

Despite the proliferation of organizations concerned in one way or
another with coordinating international environmental protection efforts,
no organization exists that is clearly capable of addressing the particular
problems that may arise with globalization. Decisions that once had only
domestic signi®cance now affect and are affected by corresponding
domestic policy decisions in other countries; yet countries lack a forum
within which to bring these policies into balance with one another. This
lack suggests that although many intergovernmental organizations already
work on environmental protection, it may nonetheless be reasonable to
create one more.

Visions of a Global Environmental Organization

The idea of creating a Global Environmental Organization (GEO), with
a broad mandate for adjudication analogous to that of the WTO, has
arisen at many junctures but has never been successfully pursued (Ayling
1997). Recent work by Daniel Esty provides an overview of the bene®ts
that might be achieved through the creation of such an organization (Esty
1994a; 1994b). Esty lists three principal rationales for establishing a
GEO: to deal with transboundary environmental externalities; to achieve
economies of scale in research and promote common goals through
information-sharing; and, ®nally, to reduce the ``political drag'' through
which international competitiveness concerns can inhibit the develop-
ment of environmental protection policies within individual countries. In
Esty's view, the current array of intergovernmental organizations is ill-
equipped to solve global environmental problems. UNEP, he argues, is
far from adequately prepared to coordinate international cooperation
over a wide range of environmental issues. The CSD is handicapped by
the optimistic breadth of its mandate:
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Since Agenda 21 covers every imaginable environmental issue without differ-
entiating priorities and often re¯ects contrary points of view, [the CSD's] mission
is a bit like being told to follow up on the Bible (Esty 1994b, 292).

Multiple other organizations also make attempts to solve environmen-
tal problems, but often with competing or incompatible methodologies.
Thus while many organizations exist, in aggregate they fail to meet the
challenges of global environmental protection.

Esty argues that in order to achieve effective environmental protection,
it may be helpful for states to have a way to ``tie their hands.'' According
to this view, an important function of an international environmental
organization is to let governments make commitments that will help them
adhere to welfare-enhancing domestic policies even when powerful
members of their constituencies oppose them. When governments wish
to promote trade liberalization, they may be impeded by domestic pro-
tectionist interests; but by ``tying their hands'' through international
commitments, they may give themselves the wherewithal to withstand
protectionist demands. Similarly, governments wishing to legislate for
environmental protection may encounter vocal opposition from industry
or interests that stand to lose from tighter controls on pollution or natural
resource depletion. In these circumstances, if governments can make a
credible show domestically of having international commitments they
cannot contravene, their ability to legislate for environmental protection
may be enhanced.

Esty proposes that a GEO should emulate selected characteristics of a
variety of currently existing organizations. The WHO is a good model for
effective international coordination of transboundary problems; its suc-
cessful efforts to eradicate certain infectious diseases relied in part on
well-targeted assistance to developing countries. A GEO should, further,
be endowed with a staff of individuals highly skilled in technical areas; in
this respect it could be modelled on the OECD, the FAO, or the World
Bank. A GEO would also require a secure source of signi®cant funding.

Esty's portrait of a hypothetical future GEO is optimistic; in particular,
if currently existing intergovernmental environmental organizations are
underfunded, it is dif®cult to imagine where the funding for an ambitious
new intergovernmental project might be found. The authors would sug-
gest, in fact, that any new intergovernmental organization should be
designed in such a way as to be able to carry out a limited but clear set of
goals with relatively little funding. While an organization may grow into
its mandate over time, there is a signi®cant advantage to beginning with a
realistic mandate and, therefore, the prospect of measurable successes.
Furthermore, an organization that successfully accomplishes some limited
tasks with minimal funding may always grow as new sources of support
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become available; but an organization designed to rely on large amounts
of capital may not easily adapt itself to reduced support.

One means by which the problems of limited resources and ``institu-
tional overload'' may be addressed simultaneously would be to pursue
another idea that Esty puts forward. He suggests that if a GEO is to be
created, it should be accompanied by the consolidation or elimination of
several currently existing organizations concerned with environmental
protection. Again, of course, this undertaking is much easier to propose
than to carry out. Aside from the well-known propensity of organizations
to focus on perpetuating their own existence when it is threatened, a po-
tential source of problems is the fact that each currently existing organi-
zation has a distinct organizational history and ``personality.'' While it is
dif®cult to dismantle an organization, it may be even more dif®cult to
achieve the seamless union of organizations that were previously distinct.
The hierarchies and habits of individual organizations do not disappear
automatically; and the staff of organizations forced to merge may have
dif®culty working together effectively. Thus even the relatively simple
prospect of merging organizations with overlapping mandates is likely to
be complicated in practice and poses the small but serious risk that vital
institutional abilities may be lost in the process.

Summing up

Will environmental protection best be furthered through the strengthen-
ing of existing institutions, or by the creation of one or more additional
organizations? The mere proliferation of organizations is not in itself
useful: there are plenty of organizations already. The point noted above
by Haas, Keohane, and Levy (1993) about ``institutional overload'' alerts
us to a risk: the more different organizations there are that are trying to
develop approaches to environmental problems, the more different kinds
of regimes they may establish that states must navigate. If predictable
rules and easily recognized roles and norms are among the central aspects
of successful international institutions, this multiplicity of international
organizations concerned with environmental problems may be counter-
productive. The fashion of recent years, as the neofunctionalists would
have predicted, has been for organizations to add ``environment'' to their
list of concerns wherever and whenever possible. If this serves in part to
confuse issues, so states do not know where to look for guidance and
norms relating to environmental protection, then this fashion of concern
may not produce results much better than those which international
apathy would yield.

However, areas do remain to which no organization is explicitly dedi-
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cated. As has been seen, one such area is the ambiguous relationship be-
tween trade and environmental agreements. In recent years, a number of
trade measures taken in the name of environmental protection have been
rejected by the WTO as inappropriate barriers to trade. When the func-
tionalist principles of trade liberalization and environmental protection
collide and con¯ict, which should take precedence, or what body should
adjudicate between them? Although many different organizations make
efforts to promote environmental protection, their efforts may be super-
seded by decisions arrived at by the WTO, an organization whose man-
date was developed without reference to environmental protection. Jef-
frey Dunoff has argued that the WTO's current practice of adjudicating
on environmental issues that may fall outside its mandate will eventually
undermine the organization's legitimacy (Dunoff 1997; 1998). Thus while
some environmental organizations suffer from mandates larger than their
capabilities, the WTO, like the World Bank, takes responsibility for
issues that go beyond its mandate. This may suggest that the world
does need a new intergovernmental organization: one endowed with the
means to adjudicate environmental questions in a way member states
consider legitimate.

A second insight suggested by the material reviewed here, however,
runs in the opposite direction. It has been seen that existing inter-
governmental organizations, even those not of®cially intended to solve
environmental problems, have developed considerable capacities to solve
environmental problems within clearly de®ned conceptual boundaries.
Other intergovernmental organizations have developed the complemen-
tary ability to catalyse and coordinate the creation of important environ-
mental agreements. The lesson here is that these abilities, in some cases
developed over the course of decades, are a signi®cant resource. A new
organization intended to collect many functions under one roof might not
equal the capabilities of these existing organizations. It is essential that
existing capabilities should not be ignored or undermined in the name of
centralization and standardization. Thus, while certain issues point in the
direction of either creating a new environmental organization or radically
changing and expanding an existing organization, they do not mean that a
new organization should take over roles ful®lled by organizations that
already exist. Abilities developed over decades should not be superseded
in the interests of centralization.

If a new intergovernmental organization is to be created, it is essential
that its founders recognize the importance of the relationship between
mandate and capabilities. The easy trap into which optimists may fall is
that of mandating a new organization to accomplish tasks of which it is
simply not capable. To create a new organization with an unrealistically
ambitious mandate could actually undermine the cause of international
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environmental protection, by expanding still further the disarticulated
array of environmental regimes that states confront. Even if its ultimate
purpose is to match the WTO in in¯uence and visibility, a new inter-
governmental environmental organization should be endowed with a rel-
atively limited, and realistic, mandate to, in effect, ``start easy.'' This will
make it possible to evaluate the new organization's successes and failures
clearly; and to push the organization towards maximum effectiveness in
promoting international cooperation for environmental protection.

Finally, although the strength of intergovernmental organizations
may always be somewhat mitigated by the dif®culty of enforcement, it is
possible that as economic integration increases, intergovernmental
organizations will be an increasingly important means through which
states may be able to develop policy. To the extent that globalization may
reduce states' autonomy ± whether by constraining their ®scal and mon-
etary policy options or by making it harder to impose stringent environ-
mental regulations on industry ± intergovernmental organizations may
be the means through which states can regain or maintain their policy-
making abilities. Thus while a GEO might be seen as infringing on
national sovereignty in problematic ways, it might in the end actually
enhance states' sovereignty. It might allow them collectively to pursue
environmental protection policies that none would be able to maintain
alone.

Notes

1. Information on intergovernmental organizations other than UNEP, the CSD, and the
World Bank is drawn from Bergesen and Parmann (1997) and from the texts of pre-
sentations by organization representatives at the Rio Plus 5 Conference in New York in
1997.

2. Most of these areas of concern are closely linked to environmental issues; while the link
through water quality and sanitation is obvious, women's literacy is also central to many
aspects of local environmental protection.

3. For overviews of relevant studies, see Jaffe et al. (1995), Dean (1992), and Pearson (1985;
1996).
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Conclusion

The global environment in the
twenty-®rst century: Prospects for
international cooperation

Pamela S. Chasek

The earth's environment faces critical threats as we enter the twenty-®rst
century. Economic development and population growth, coupled with
high levels of consumption by af̄ uent members of society, on the one
hand, and abject poverty on the other, have stretched to the limit our
planet's ability to absorb environmental abuses. If current trends con-
tinue, anthropogenic environmental problems, including climate change,
deserti®cation, deforestation, ozone depletion, biodiversity loss, short-
ages of fresh water, depleted ®sheries, persistent organic pollutants,
hazardous and solid wastes, and air pollution, could bring us to the brink
of ecological disaster. Yet, in spite of the potential political, social, and
economic consequences of environmental degradation, the environment
remains a politically contested issue at the global, national, and local
levels.

States are the ®nal determinants of the outcomes of global environ-
mental issues. States are responsible for adopting national and interna-
tional policies that directly and indirectly affect the environment. States
also decide which issues are considered by the international community
and negotiate the international legal instruments that create global envi-
ronmental regimes. However, non-state actors also exert major and
increasing in¯uence on global environmental politics. International and
regional organizations help to set the global environmental agenda, initi-
ate and mediate the process of regime formation, and cooperate with
developing countries on projects and programmes that directly affect the
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environment. NGOs work to in¯uence agenda-setting, international en-
vironmental negotiations, national environmental policies, and trade and
economic policies that have an impact on the environment (Porter and
Brown 1996). Market forces affect the overall framework in which envi-
ronmental issues are addressed, and in¯uence the means by which states
attempt to resolve transnational environmental problems.

This book has examined the roles of these different actors vis-aÁ-vis the
environment during the last quarter of the twentieth century. But the
question still remains, can the existing locus of actors ®nd the proper
solutions to current and future environmental problems? Related ques-
tions, ®rst put forth in the Introduction, include the following. What will
be the nature of the issues that will have to be addressed in the next
century? What should be the role of the United Nations? Is there a better
model for international cooperation to address environmental issues?
This Conclusion will attempt to answer these questions, although, as is
the case in any predictive exercise, these questions give rise to new ones ±
questions that may not yet have any answers.

Issues to be addressed in the twenty-®rst century

A number of issues have been raised in this volume about the future role
of the United Nations and other actors with regard to the environment.
While this is by no means a comprehensive list of environment-related
issues to be addressed by the international community, it does re¯ect
some issues of concern emerging from the preceding chapters.

Environmental problems compete with other problems for public
attention

One of the biggest problems in resolving and preventing environmental
crises is that environmental problems compete with other signi®cant
problems for public attention ± and often lose the battle. As Kohli, Sùr-
ensen, and Sowers noted in their introduction to the section on states,
``There is no uncontested consensus that environment problems are very
serious and need to be addressed immediately. This lack of consensus is
as true to individual states in both the developing and the developed
world as it is to the international actors, including the United Nations.''
Environmental problems struggle for political recognition with other
issues internationally, within governments, and also within populations.
People need a healthy environment, but they also need food, shelter, and
a number of other things. While fundamentally linked, in the short and
medium run these different objectives may appear to con¯ict.
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At the state level, as Evans points out, conventional approaches to the
political economy of the state suggest little in the way of positive strat-
egies. Realist analysis of the ways in which states use their power as
sovereigns to maximize the ``national interest'' suggests pessimistic con-
clusions when it comes to environmental problems. It is not only global
environmental issues, like the ozone layer, that will be neglected if the
traditional logic of competing sovereign states prevails. States primarily
concerned with enhancing their sovereign power are also unlikely to ad-
dress domestic environmental issues successfully. Again, it is only in the
long run that economic and military prowess depend on sound environ-
mental policy.

Evans argues further that if traditional state-centred politics have little
to offer in the environmental arena, calls for curtailing the role of the
state offer even less. The ``natural'' logic of markets leaves environmental
improvements as undersupplied collective goods and degradation as a
negative externality for which both producers and consumers will try
to avoid responsibility. Shifting incentives in a way that forces private
economic actors to pay real attention to environmental issues implies
more state involvement, not less. A central question is thus to determine
how states and the public can constructively focus on environmental
problems.

Finding a role for civil society in global environmental governance

The second section of this book, on civil society, raises the issue of the
role of civil society in global environmental governance. What should the
relationship be between civil society and the UN system? In his chapter,
Wapner points out that NGOs greatly in¯uence the way the international
system addresses environmental issues. There are literally thousands of
NGOs throughout the world working for environmental protection, and
they devote signi®cant resources to their campaigns. NGOs expend tre-
mendous effort lobbying states and in¯uencing international regime for-
mation and implementation. But their efforts do not stop there, nor are
such strategies undertaken separate from a host of other forms of politi-
cal practice. NGOs aim to reorient human practices at all levels of col-
lective life. To do so, they enlist the governing power not simply of states
but also of economic and sociocultural forces that signi®cantly in¯uence
human activity.

From his experience with Asian NGOs, Gan makes his own observa-
tions on the role of NGOs. First, NGOs will continue to create new social
linkages, or webs of contacts, and help establish and improve relation-
ships between the general public and governments, international agen-
cies, the private sector, and the scienti®c community. Second, the diver-
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si®cation of NGOs will continue to increase in both scope and speed.
Their in¯uence will reach increasing numbers of people, and their power
will be further strengthened by wider participation of the general public.

While NGOs are gaining power and recognition in the international
arena, the United Nations remains an organization of states, with only a
limited role for civil society. In some cases it can be argued that some
states actually fear expanding the role of civil society in international
organizations, as it may undermine their own sovereignty. Nevertheless,
civil society, particularly in the form of community-based organizations
and NGOs, is playing an increasingly important part in protecting the
earth's environment. Their voices must be heard and supported at the
state, regional, and international level. The challenge, therefore, lies in
devising an acceptable arrangement that will allow the formal participa-
tion of civil society in international arenas such as the United Nations
without threatening state sovereignty.

Con¯icts between energy production or use and environmental
sustainability

The con¯ict between energy production or use and environmental sus-
tainability is likely to be one of the main environmental issues of the
twenty-®rst century. A number of the chapters in this book, including the
chapters by Gan, Goldemberg, Sims, Wilkening, Von Hippel, and Hayes,
and Zarsky, address various issues related to energy.

The global energy situation does not seem to be promising. The earth's
capacity to absorb energy-related pollution will be exceeded before en-
ergy shortages become a problem. Energy consumption is on the rise,
while the current energy glut has structurally impeded the development
of alternative energy sources. At the same time, a vicious cycle of devel-
opment, an increased demand for energy consumption, and extensive
emissions of air pollutants are turning the energy issue into one of the
major environmental problematiques in the twenty-®rst century.

As Sims points out, if the pursuit of environmental responsiveness is
inherently a collective enterprise, so too is the monitoring of emerging
energy systems. Private interests have strong incentives to monitor pro®t-
ability, which is one aspect of ef®ciency. States have incentives to measure
the overall ef®ciency of energy use and effectiveness of its distribution.
Environmental responsiveness is a shared concern of states, market-led
forces, and the citizens who use energy in their daily lives. Because of its
extensive experience with environmental technology and informal edu-
cation about its use and effects, the United Nations can and probably will
be a catalyst in crystallizing both goals and standards for environmental
responsiveness in the twenty-®rst century.
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Market forces are fundamentally ¯awed in coping with the
environment

The third section of this book stresses the belief that market forces alone
cannot cope with environmental dilemmas in the twenty-®rst century.
Briones and Ramos argue that unruly market forces have severely
undermined food security by distorting food production, distribution, and
consumption in the developing world. Wilkening, Von Hippel, and Hayes
state that old inertia associated with the industrial paradigm has pre-
vented energy markets from adopting the idea of sustainability, clouding
the energy future in the twenty-®rst century. In the case of fresh water,
according to Gleick, market forces have a mixed outlook. Although they
are de®cient in satisfying the basic water needs of the majority of inhab-
itants in developing countries, market forces can serve as an effective
deterrent to overuse and misuse of scarce water resources.

First, as long as the current pattern of population growth and conspic-
uous consumption continues, market forces and technology cannot
ensure future sustainability. Second, market forces often fail to take into
account normative dimensions of resource scarcity. Third, market mech-
anisms cannot resolve the undersupply or overexploitation of collective
goods through free-riding behaviour. The tragedy of commons is likely to
abound, unless market failures are corrected and ecological sustainability
is enhanced.

Improving global environmental governance

It is clear from the chapters in the ®fth section of this book that existing
international organizations have not been totally effective in improving
environmental protection on a global scale. UNEP has been hindered by
its limited mandate, lack of resources, and physical location. The CSD
has too broad a mandate and no enforcement powers. Environmentally
sustainable development is now considered to be one of the World
Bank's fundamental objectives, but the World Bank was never intended
to be the focal point of international environmental governance. There is
an ongoing debate about whether to expand UNEP's powers into what
Downie and Levy call a ``super-UNEP,'' to create a new Global Envi-
ronmental Organization, as argued by Esty (1994a; 1994b) and outlined
by Doyle and Massey in this volume, or to maintain the status quo.

At the same time, there is a school of thought that regional environ-
mental cooperation may be a better solution to certain types of trans-
boundary environmental issues. The fourth section of this book looks at a
sample of regional organizations in Central and Eastern Europe, Asia,
and sub-Saharan Africa. As Alagappa explains, since the 1970s regional
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arrangements and agencies pertaining to the environment have prolif-
erated in nearly all parts of the world, and are becoming an important
component of the global architecture for environmental governance. The
role and effectiveness, and hence the signi®cance, of regional institu-
tions, however, vary widely. They depend on the nature of the problem
(global issues, regional or subregional-speci®c concerns, bilateral prob-
lems, or issues of concern within state boundaries), the level at which it is
addressed, the nature of the speci®c regional institution, and its capacity
to address such problems. All these factors vary widely. In practice,
therefore, the role of regional institutions in managing the environment is
not uniform across regions and subregions.

Representatives of regional organizations and arrangements are in-
creasingly participating in global environmental regimes, institutions, and
forums. This participation often serves in turn to strengthen regional
organizations. One global agreement, the UN Agreement on Straddling
Fish Stocks and Highly Migratory Fish Stocks, actually recognizes, sup-
ports, and incorporates the work of various regional ®sheries agreements.
Yet this agreement is the exception rather than the rule. In other areas,
such as forests, there is vehement disagreement among states, NGOs, and
regional and global organizations about the need for a global, legally
binding agreement on the sustainable management of all types of forests.
Some argue that regional agreements are more appropriate given the
different types of forests and ecosystems around the world. Others be-
lieve that a global instrument is needed to harmonize the various regional
and national arrangements and codify what exactly comprises ``sustain-
able forest management.'' There is no consensus on the relationship
between most global organizations or institutions and regional arrange-
ments, which types of arrangements are appropriate for different situa-
tions, and how they should relate to the concept of global environmental
governance.

Recommendations: What is the role of the United Nations?

There is no shortage of books and articles that contain recommendations
about what the United Nations can do to address the world's environ-
mental problems effectively. Some experts call for convening more con-
ferences and negotiating more treaties. Some support strengthening
existing institutions, while others prefer the establishment of new institu-
tions. There are calls to expand the UN's work in new areas, such as
energy, fresh water resources, and sustainable tourism. So what does this
volume add to the debate? The following list of recommendations put
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forth by the authors identi®es possible actions that the United Nations
and the other major actors in the international system can take, and pro-
poses a set of realistic goals for the twenty-®rst century.

Inform and educate international policy-makers

There is a variety of ways in which the UN system can continue and en-
hance its contributions in the ®eld of environmental accountability. The
UN system has already played a proactive role in bringing environmental
issues to international attention, particularly through member agencies
such as the UNDP, UNEP, the UNU, and UNIDO. Through pub-
lications, research, workshops, and training sessions, these agencies have
sought to build and disseminate conceptual models and practical mea-
sures that integrate environmental and development concerns. These
activities also provide an important networking function, bringing scien-
tists and professionals from developing countries together to share ideas
and dif®culties, as well as providing additional training and funding. The
UN system should continue to promote such activities, because a well-
informed and well-educated international system of policy-makers and
experts is the ®rst step towards formulating effective solutions to global
environmental problems.

In¯uence member governments to play more environmentally
responsible roles

An international organization is only as strong as its member states.
Therefore, to improve the effectiveness of international organizations at
tackling environmental issues it is necessary to encourage governments of
member countries to play more environmentally responsible roles. How
can the UN system promote this? One way is through provision of infor-
mation about environment-friendly technologies and modes of produc-
tion. This must remain a key focus of UN endeavours, especially those
that might deliver the simultaneous provision of competing public goods.
As stressed by Evans, ``small injections of new knowledge can play an
important role in arriving at positive resolutions.'' The United Nations
has already assisted in the spread of alternative energy technologies,
particularly wind and solar community development projects, notes Sims.
This role could be expanded from technical assistance per se to other
forms of incentive-building. For instance, one of Goldemberg's most in-
novative suggestions is that developing countries aggregate their demand
for environmentally friendly technologies such as photovoltaics; since
most technologies exhibit exponentially declining cost curves when mass
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marketed, such demand might spur multinational and domestic energy
companies to cheaper production and more research and development.
Such a process could be facilitated by cooperation between UN agencies
such as the UNDP or UNEP on the one hand, and selective member
states on the other.

Build capacity and the use of appropriate technology in member
states

UN member states, particularly developing ones, often lack the capacity
to address their environmental problems adequately. Sims points out that
speci®c areas where expertise is needed include planning and the recon-
ciliation of local, regional, and national priorities and capabilities, and
also in demonstrating, monitoring, maintenance, and evaluation of
energy technologies. Such tasks will draw upon the extensive experience
of international agencies and, particularly, the United Nations, which has
actively assisted the spread of energy technologies that are widely viewed
as environmentally responsive, rather than the massive but environ-
mentally controversial projects of the past. As a result, the United Na-
tions offers vast experience with wind and solar energy technology and
their use in rural areas of low-income countries. Its staff and advisers with
general expertise in community development can assist both of®cial and
agency technical specialists and local community representatives.

The possibilities for ``leapfrogging'' that Goldemberg describes for
technological adaptation can also apply to governmental tasks. Institu-
tional development concerning environmental supervision and the diffu-
sion of knowledge about experiences with environment-friendly policies
at all political levels is of paramount importance. Some initiatives have
already emerged, such as UN sponsorship of guidelines to handle haz-
ardous waste in developing countries; such tasks should be expanded.

Address the potentially environmentally hazardous effects of
globalization

Increasingly, the challenge for UN agencies is to address the potentially
environmentally hazardous effects of globalization. This could be done by
UN-sponsored proposals for reforms in international trade regimes, espe-
cially devising mechanisms to address issues of environmental account-
ability. Eventually, however, cooperation of states will be important,
because integral to such a project is the promotion of national systems
of environmental accounting and auditing for investments, including the
innovative use of tax incentives for environmental entrepreneurs.
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Assist in the diffusion of innovations across national boundaries

In his chapter, Evans argues that ``a state-society synergy image suggests
a ¯uid political arena in which solutions to environmental problems
emerge out of creative con¯icts between local communities and state
agencies.'' Indigenous innovation is the most likely source of such sol-
utions, but if each locality has to ``reinvent the wheel'' then problems may
evolve more rapidly than local innovations are replicated. Public institu-
tions or community/NGO networks at the national level may help diffuse
innovations across localities, but the degree to which cities in different
countries and regions share similar problems is striking, and diffusing
innovations across national boundaries is likely to depend on supra-
national organizations.

Since collective solutions to environmental problems involve, almost by
de®nition, ideas from which the returns are not amenable to private
appropriation through markets, corporations are not the best choice as
vehicles. Ideas that could be put into practice by communities on their
own may be most effectively spread by international NGOs. But if
implementation depends on the joint action of communities and govern-
ment agencies, UN agencies, which appear at the local level as a peculiar
hybrid of global NGOs and supranational state agencies, may well have a
special aptitude for complementing the local dynamics of state-society
synergy.

Enable NGOs to act as agents to empower the people

According to Gan, the increasing involvement of NGOs in environmental
activities provides good opportunities for both the United Nations and
the international development assistance community. Through increasing
participation of NGOs in the design, consultation, operation, and evalu-
ation of development projects, these institutions will be able to act as
agents to empower people at the lower levels of society. With more
incentives to support the NGO sector, greater social equilibrium could
be achieved. It can be expected that NGOs will assume many of the
conventional mandates that are usually performed by governments
and specialized UN agencies. What represents the so-called global civil
society is the inclusion of people's voices and needs.

Wilkening, Von Hippel, and Hayes take this argument one step further
and state that the United Nations has a valuable role to play in catalysing
the creation, coordination, and institutionalization of epistemic commun-
ities. The United Nations can, for example, connect and coordinate mul-
tiple and scattered epistemic communities. Some suggested forms of UN
support for epistemic community creation, coordination, and institution-
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alization include ongoing support for research, analysis, and scholarship;
support for building institutional capacity for epistemic community activ-
ities; support for regional coordination of epistemic communities; and
support for global information resources. In many cases, the United
Nations is uniquely quali®ed to provide the suggested support.

Allow greater NGO access within the political processes of the UN
system

The post-Rio period has seen a continuous participation of NGOs within
some political processes of the UN system, such as the work of the CSD
and of other international organizations including the conferences of the
parties to a large number of international environmental conventions.
These international conventions increasingly provide for the participation
of NGOs in treaty-based decision-making processes. However, there are
still complaints about NGOs' limited access to international bodies.

In their chapter, Breitmeier and Rittberger cite the work of the Com-
mission on Global Governance, which suggests a reform of existing insti-
tutions of international governance at the global and regional levels. It
seeks to democratize the UN system and enhance the participation of
civil society in the UN General Assembly by creating a People's Assem-
bly and a Forum of Civil Society. The members of the proposed People's
Assembly consist of delegates from national parliaments but not of rep-
resentatives directly elected by the citizens of member states. Whether or
not such a People's Assembly is created, it is essential to provide NGOs
with a voice in the international arena since they are instrumental in im-
plementing any environmental programmes, action plans, or agreements.

Correct market failures and enhance ecological sustainability

Moon argues that there are two viable ways of correcting market failures
and enhancing ecological sustainability. One is to engineer changes in the
dominant social paradigm which de®nes social reality and shapes social
expectation. New norms, values, ideas, knowledge, and institutions
should be developed and socialized so as to enhance global sustainability.
The other is the critical importance of global governance. Local and na-
tional governments alone cannot handle the dilemmas of market failures
and distributive injustice. National governments are obsessed with the
maximization of short-term national interests rather than long-term
global human interests. It is in this context that the role of the United
Nations becomes important. The United Nations must take on a more
active leadership role. Shaping new global governance structures under
the rubric of the United Nations will be the best way to resolve the cur-
rent dilemmas and prevent future calamities.
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Augment the roles and effectiveness of other actors through
regional cooperation

According to Alagappa, regional and subregional cooperation can aug-
ment the roles and effectiveness of other actors (global institutions,
states, NGOs, and the private sector) in implementing international con-
ventions on global issues like climate change and ozone depletion, as well
as take a lead role in addressing regional or subregional-speci®c concerns
like land degradation, food security, international rivers' management,
and acid rain. Regional organizations may mediate bilateral disputes
among member states and provide technical assistance in the develop-
ment of national legislation. They can also provide a number of sup-
porting functions and services, like the development of databases and
information-sharing networks, regional education and training schemes,
sponsorship of clean technology projects, arrangement of funding sup-
port, and fostering of regional networks among NGOs and experts.
Regional environmental cooperation, however, is still relatively new and,
except in Western Europe, still in an early stage. Regional institutions,
especially those in the developing world, face numerous dif®culties and
their track record is, at best, mixed. In order to function effectively, they
require the support of their member states as well as the support and
assistance of global institutions and the rich nations.

Notwithstanding their limitations, regional institutions can be and have
been a critical force in raising national and regional awareness of envi-
ronmental problems and in urging the need for and bene®ts of coopera-
tion in addressing such problems. Regional arrangements and agencies
are becoming more signi®cant, and have the potential to become an
important component of the global environment architecture. The United
Nations should foster the development of regional agencies in the man-
agement of environmental concerns, and seek to integrate them into its
institutional framework for the formulation and implementation of global
conventions as well as the management of region-speci®c problems.

Address environmental concerns and policies within the larger
regional picture

Environmental concerns and policies must be embedded in the larger
regional picture, and institutional and policy frameworks. Environmental
problems have multiple causes and implications, and successful im-
plementation of environmental policies hinges upon a variety of factors
that span the political, economic, and security arenas. They cannot be
addressed in isolation. An integrated approach that connects environ-
mental concerns to the more urgent concerns like development and
security is critical to the effective implementation of environmental ini-
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tiatives. It is imperative to encourage the inclusion of environmental
concerns into the agenda of existing multipurpose regional institutions
that are concerned with the management of political, security, and eco-
nomic affairs, and to develop environmental policies in the context of the
broader regional institutional and policy frameworks. The multifaceted
nature of environmental problems and their resolution also requires
regional institutions to act in concert with other actors, especially parlia-
mentarians, the private sector, the scienti®c community, NGOs, and
grassroots organizations. They must not only serve as a vertical link
between the state and global institutions, but also as a horizontal link
fostering cross-fertilization among these and other actors at the national
and subnational levels.

However, as Zarsky points out, the development of a regional ± or
even subregional ± consensus is not easy. Different regions of the world
are wracked by political animosities and lack of a common language.
Signi®cant gaps in economic development and political power create
undercurrents of mistrust. In many countries there is still little opportu-
nity for critics and innovators ± either inside or outside government ± to
have their say. The United Nations may have a role to play in assisting
in the establishment of regional institutions, especially in areas and on
issues where regional cooperation may actually accomplish more than
global cooperation.

Encourage greater cooperation between existing international
organizations

While UNEP was envisioned as the central focus of UN environmental
activities, the reality is that many UN specialized agencies, programmes,
and funds are active on environmental issues. UNEP was supposed to
coordinate these activities, but never quite succeeded in this area during
its ®rst 25 years. The CSD was also given a mandate to coordinate sys-
tem-wide activities and has made some progress in this area. Neverthe-
less, a certain amount of system-wide review is still needed to determine
priorities and ensure that they are adequately addressed by the interna-
tional system.

International cooperation

While this list of issues and possible solutions focuses primarily on the
UN system, the crux of the matter is that managing the environment
demands high levels of cooperation and policy coordination. This
includes cooperation at all levels, from the village or community level to
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the state, regional, and global levels. Cooperation must involve all types
of actors ± individuals, NGOs and community-based organizations, states,
regional arrangements, and international organizations. The problem is
that the necessary vertical and horizontal cooperation is often lacking.

Vertical cooperation involves communication between those who
manage natural resources at the local level, NGOs, states, appropriate
regional arrangements, and international organizations. There needs to
be a balance between the ``top-down'' approach of mandating environ-
mental sustainability and the ``bottom-up'' approach of listening to the
voices of the people. At times it appears as though the UN system is
operating in its own ``ivory tower.'' During the negotiation and adoption
of resolutions and treaties, delegates often forget the impact (or lack
thereof) that their deliberations will have ``on the ground.'' The debate
over the wording ± and even the placement of commas ± is far more
political than practical. It is important for international bodies to under-
stand and recognize what is happening in the trenches, and do what is
necessary to promote sustainability that works. Not only do there need to
be improved mechanisms to get local-level input into international delib-
erations, but there must be improved efforts by the United Nations and
other international bodies to disseminate information, technology, and
®nancial assistance at the state and local levels to ensure greater and
more effective implementation of environmental programmes.

Global environmental protection must begin at the community and
bioregional level. Local watersheds, ecosystems, and microclimatic con-
ditions are among the primary objects of bioregional protection, and their
alteration by human activities is much easier to understand from the
vantage point of local communities than from the macro perspective of
global ecology. Moreover, if it is true that global threats to the environ-
ment require supranational policy responses, the empowerment of local
communities may provide needed checks and counterbalances to reassure
citizens interested in democracy that environmental stewardship does not
necessarily imply authoritarian forms of global government (Hempel
1996, 6).

Horizontal cooperation involves communication between states, be-
tween international organizations, or between regional arrangements.
For example, a number of different environmental treaty bodies, includ-
ing the UN Framework Convention on Climate Change, the Convention
on Biological Diversity, the Convention to Combat Deserti®cation, the
Ramsar Convention, and others are attempting to improve coordination
and cooperation. States that share common ecosystems, such as countries
in the Amazon Basin, or the members of the Inter-State Committee for
Drought Control (CILSS), the Intergovernmental Authority on Devel-
opment (IGAD), and the Southern African Development Community
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(SADC) in Africa, which are described in Myers's chapter, are forming
organizations or regional environmental cooperation agreements.

One area where greater horizontal cooperation is needed is between
environmental organizations and development-oriented organizations.
Environmental issues have appeared increasingly on the agendas of
development-oriented institutions including the UNDP, the World Bank,
the regional multilateral development banks, and such specialized
agencies as the WHO, the WMO, the FAO, UNESCO, UNIDO, and the
UN Regional Economic Commissions. The ``greening'' of these bodies
has been a welcome step, but the integration of environmental consid-
erations in their programmes clearly needs to go further. The Inter-
Agency Committee on Sustainable Development has brought together
the UN bodies concerned with these issues and helped to coordinate their
work. But more needs to be done.

The United Nations, as the only organization in the world with uni-
versal membership, is well placed to promote both vertical and horizontal
cooperation. According to the UN Task Force on Environment and Hu-
man Settlements' June 1998 report, the main roles of the United Nations
in the ®eld of environment are to:. facilitate intergovernmental consensus and international cooperation

on environmental components of policies and actions for sustainable
development, including legally binding commitments;. promote support, especially from developed to developing countries,
so as to facilitate the implementation of agreed environmental action
plans, especially Agenda 21;. involve, encourage, and support relevant ``stakeholders'' so that they
make their appropriate contribution at global, regional, national, and
local levels;. monitor and assess existing and emerging environmental problems,
alert policy-makers and the public to them, and advocate and coordi-
nate measures and action to tackle these problems and their causes,
thereby reducing future risks;. provide support and resources to enable the effective implementation
of global and national commitments relating to the environment, and to
build capacity for environmental action in developing countries (UN
1998).

If the UN system were to operate along these lines in both theory and
practice, it could make great strides in increasing vertical and horizontal
cooperation, as well as in achieving the ultimate goal ± effective man-
agement of the planet's natural resources and environment.

But is there a better model for international cooperation? Some argue
that shaping a new global governance structure will be the best way to
resolve current environmental dilemmas and prevent future calamities.
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But it is important to remember that global governance does not neces-
sarily mean a centralized world government. Although the successful de-
sign of global environmental governance will depend a great deal on the
efforts of national leaders, the design itself is likely to relegate nation-
states to a position of declining in¯uence in world affairs. Both the global
and the local ends of the political spectrum must be strengthened in order
to achieve effective environmental governance. This means that some of
the environmental authority currently reserved by sovereign states may
have to be redistributed to supranational entities and local communities,
simultaneously (Hempel 1996, 6). Whether or not this becomes the
scenario in the future remains to be seen.

There is no doubt that international action will continue to be essential
in meeting the environmental challenges of the twenty-®rst century. The
UN system is well placed to play a central part in this action, but it will
not be successful unless it actively cooperates with other components of
society and remembers the need to act both locally and globally.
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Acronyms

ACC Administrative Committee on Coordination
ADB Asian Development Bank
AEC African Economic Community
AEI Asian Energy Institute
AFTA ASEAN Free Trade Area
AMCEN African Ministerial Conferences on the Environment
AMS aggregate measure of support
APEC Asia-Paci®c Economic Cooperation
ASEAN Association of South-East Asian Nations
BIG/GT biomass integrated gasi®er/gas turbine
BWR basic water requirement
CAMRE Council of Arab Ministers Responsible for the Environ-

ment
CDM Clean Development Mechanism (UNFCCC)
CEDAE Companhia Estadual de AÂ guas e Esgotos
CEPT Common Effective Preferential Tariff
CERES Coalition for Environmentally Responsible Economies
CEST condensing-extraction steam turbine
CCAD Central American Commission for Environment and

Development
CFCs chloro¯uorocarbons
CICAD Central American Inter-Parliamentary Commission on

the Environment
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CILSS Inter-State Committee for Drought Control
CIS Commonwealth of Independent States
CITES Convention on International Trade in Endangered

Species
COMECON Council for Mutual Economic Assistance
CONACILs CILSS coordinating committees
COP Conference of the Parties (UNFCCC)
CNS National Council of Rubber Tappers (Brazil)
CSCE Conference on Security and Cooperation in Europe
CSD United Nations Commission on Sustainable Develop-

ment
CSE Centre for Science and Environment (India)
DOE Department of Energy (United States)
EA environmental assessment
EAP/CEE Environment Action Plan for Central and Eastern

Europe
EBRD European Bank for Reconstruction and Development
EC European Community
ED Executive Director (UNEP)
ECE United Nations Economic Commission for Europe
ECOSOC United Nations Economic and Social Council
ECOWAS Economic Community of West African States
EEA European Environmental Agency
EMEP Cooperative Programme for Monitoring and Evalua-

tion of the Long-range Transmission of Air Pollution in
Europe

ENRIN Environment and Natural Resources Information Net-
working

EPA Environmental Protection Agency (US)
EPE Environmental Programme for Europe
ESCAP Economic and Social Commission for Asia and the

Paci®c
EU European Union
EWG Energy Cooperation Working Group (APEC)
FAO Food and Agriculture Organization
FECAM Fundo de Controle Ambiental
FEEMA FundacËaÄ o Estadual de Engenharia do Meio Ambiente
FIRJAN FederacËaÄ o das InduÂ strias do Estado do Rio de Janeiro
GATT General Agreement on Tariffs and Trade
GDP gross domestic product
GEF Global Environment Facility
GEMS Global Environment Monitoring System
GEO Global Environmental Organization

ACRONYMS 443



GNP gross national product
GVA gross value added
HELCOM Helsinki Convention on the Protection of the Baltic Sea
IACSD Inter-Agency Committee on Sustainable Development
IAEA International Atomic Energy Agency
IBRD International Bank for Reconstruction and Develop-

ment
IDA International Development Association
IFAD International Fund for Agricultural Development
IFPRI International Food Policy Research Institute
IGAD Intergovernmental Authority on Development
IGO intergovernmental organization
IIASA International Institute for Applied Systems Analysis
ILO International Labour Organization
IMF International Monetary Fund
IMO International Maritime Organization
INFOTERRA International Referral System
INGO international non-governmental organization
IO international organization
IPCC Intergovernmental Panel on Climate Change
IPCS International Programme on Chemical Safety
IPF Intergovernmental Panel on Forests
IPPs independent power producers
IPPUC Instituto de Pesquisa e Planejamento Urbano de Curitiba
IRP integrated resource planning
IRPTC International Register of Potentially Toxic Chemicals
ISI import-substituting industrialization
ISO independent system operator
IUCN International Union for the Conservation of Nature
LNG lique®ed natural gas
LRTAP Convention on Long-range Transboundary Air Pollution
MAI Multilateral Agreement on Investment
MAV minimum access volume
MDB multilateral development bank
MERCOSUR Southern Common Market
MFMP Multilateral Fund for the Montreal Protocol
MITI Ministry of International Trade and Industry (Japan)
MSC Meteo Synthesising Centres
MTADP Medium Term Agricultural Development Plan
NFA National Food Authority
NFFO Non-Fossil Fuel Obligation
NGO non-governmental organization
NOVEM Netherlands Agency for Energy and the Environment
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OAS Organization of American States
OAU Organization of African Unity
OECD Organization for Economic Cooperation and Develop-

ment
OECF Overseas Economic Cooperation Fund (Japan)
OSPARCOM Oslo and Paris Commission
PACE Professional Association for China's Environment
PCS Promotion of Chemical Safety
PEH Promotion of Environmental Health
PHARE Poland-Hungary Assistance for Reconstruction of

Economy
PIC prior informed consent
POPs persistent organic pollutants
PR progress ratio
PV photovoltaics
PX power exchange
RFI rural functional illiteracy
RFL rural functional literacy
RPR rural poverty reduction
SAARC South Asia Association for Regional Cooperation
SACEP South Asian Cooperative Environment Programme
SAL Structural Adjustment Loan
SAPTA South Asia Preferential Trading Agreement
SADC Southern African Development Community
SEB state electricity board
SDPC State Development Planning Commission (China)
TACIS Technical Assistance, Commonwealth of Independent

States
TERI Tata Energy Research Institute
TNO transnational organization
TOE tonnes of oil equivalent
TRP tariff reform programme
UNCED United Nations Conference on Environment and

Development
UNCHS United Nations Centre for Human Settlements (Habi-

tat)
UNCNR United Nations Committee on Natural Resources
UNDP United Nations Development Programme
UNEP United Nations Environment Programme
UNESCO United Nations Educational, Scienti®c, and Cultural

Organization
UNFCCC United Nations Framework Convention on Climate

Change
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UNGASS United Nations General Assembly Special Session
UNHCR United Nations High Commissioner for Refugees
UNICEF United Nations Children's Fund
UNIDO United Nations Industrial Development Organization
UR Uruguay Round of the GATT negotiations
URBS UrbanizacËaÄ o de Curitiba
VOCs volatile organic compounds
WCED World Commission on Environment and Development
WEC World Environment Centre
WFS World Food Summit
WHO World Health Organization
WMO World Meteorological Organization
WRI World Resources Institute
WTO World Trade Organization
WWF Worldwide Fund for Nature
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