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98 Interuncional Environamental Affrirs

The following section briefly describes how each country responded to climate
change negotiations, in particular on CO, emission target setting. Details of
the decision-making process in each country may be found in sources cited
previously.

The Netherlands

The Netherlands was one of only a handful of countries that proposzd setting
specific national CO, emission rargets 1o mitigate climare change. In 1989,
Holland had already demonstrated leadership in this issue by hosting two
major international conferences on armospheric problems, one in the Hague
and the other in Noordwijk. In November 1989, following a Parliamentary
discussion on the Nadonal Environmental Policy Plan {NEPP)—au white paper
on the environment issued in May of the same year—the Durch government
announced its decision to stabilize CO, emissions at the 1989 /1990 level by
1995 at the latest. In June 1990, a revised plan (NEPP-Plus) was submitted
to Parliament.5 This revision called for a 3 to 5 percent reduction from average
1989 /1990 levels by 2000. Throughout the INCs, the Netherlands was one
of the few countries to maintain its willingness to set a CO, rarget in the
Convention. Its representatives stressed the need for strier targets, and argued
that only those countries that were willing to commit to achieving their targets
should be allowed into the Convention.®

Gerneany

Germany was also one of the lead countries in considering the formulation
of a national CO, emission targer. In 1987, the Enquere Commission on
Preventive Measures to Protect the Earth’s Armosphere was established by
the German Bundestag (parfiament). The Commission produced a report
that recommended CQ, emission reducrion as early as possible.” Since then,
Germany has clearly supported setting CO,emissions rargets. In June 1990,
the fedeeal govérnment ser a goal to reduce energy-related CO, emissions
by 25 percent from the 1987 level by 2005, and after the reunificaton
with former East Germany in October 1990, revised this to a 25 to 30
percent reduction. During the negotiations, Germany, together with the
Netherlands, argued strongly for a CO, targer in the Convendon. They
took rhe lead in the discussion, saying thar the Conventon would not be
cifective withour targets,®

The United Kingdom

The U.K. has been conservative regarding target setting. In 1989 at the
Noordwijk conference, the UK. was one of the few developed countries that
did not support CO, emission targets. However, in June 1990, the Bridsh
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government set the target of returning emissions of CO,, methane, and other
major greenhouse pases o 1990 levels by 2005, In Ocraber of the same year,
the UK. agreed with other members of the EC thar the Communicy would
take action aimed ar srabilizing roral CO, emissions at the 1990 level by 2000
rather than by 2005, and the British government shifted the targer of its
nadonal commitment to 2000, with the condition that other countries would
make the same commitment.® During the INC negotiations, the U.X. gener-
ally supported the inclusion of a target in the Convention, bur considered it
more important to have as many countries as possible sign the Convention,
and especially the U.S, The British government was the main contributor to
the final wording of the text, which had the sense of a broader zoal, rather
than a strong commitment toward targets. 0

Japan

Japan had also been cautious toward the idea of setting CO, targets, and
opposed targets ar the Noordwijk Conference in 19891 However, in 1990,
after other OECD countries committed themselves to natjonal targets, Japan
started to debate within its ministries the possibility of stabilizing its CO,
emissions. The Japanese government adopted an Action Programme o Arrese
Global Warming in Ocrober 1990, in which a two-level target was set: first, a
stabilization on a per capita basis by the year 2000, and subsequently a
veduction of toral CO, emissions to 1990 levels.'? During the INC meetings,
Japan’s position was similar to thar of the U.I.: to favor a convention that
would be agreeable o all major countries, especially the U.S. In the early
petied of the INC meetings, Japan, together wicth the UK. and France,
proposed a “Pledge and Review” system, whereby each country pledges its
own emission goals; its progress in fulfilling its pledge would be evaluared after
the year 2000. This proposal later turned out to be similar to what was
approved in the final text, However, in the early stage of the negortiations, it
was considered to be an excuse for retreating from strict targets.'

The United States

The U.S. was one of the leading countries in inroducing the climate change
issue to international politics.!* In lare 1988, the U.S. became one of the main
supporters of the establishment of the Intergovernmental Panel on Climate
Change (hereafter IPCC) to investigate scientific evidence of climare change.
However, the U.S. povernment opposed the setting of specific targets on CO;
emissions. Before and during INC meetings, the U.S.% position was thar it
would nert sign any convention that included emission targers.!s Ir was not
until April 1993 that the U.S. announced its commitment to return its
greenhouse gas emissions to 1990 levels by 2000.16
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102 International Environmental Affairs

able to pressure legislarors and government officials not to support climate
policies. Governments feel no need to change their policies when there is no
such political pressure. Distinctions among the authority thar each national or
federal ministry and deparrment holds may lead to differences in the degree of
their influences in national decision making. 2

The existence of other issues is also likely to affect the prioriry of environ-
menrtal issues. Environmental issues, including climare change, may be weated
as important when no other pressing problems arise in a country, However, if
other problems are at stake, such as recession, unemployment, crime, or
foreign unrest, environmental issues are likely to be set aside.

INTERNATIONAL POLITICS. National decisions may be influenced by the
decisions of other countries, as well as by other relations that are irrelevant o
the climare change problem. A government seeking a leadership role in the
international communicy may consider climare change as an agenda with
which to exert such leadership.®® International pressure may also play a role in
decision making. In the case of climate change, the developed countries are
considered to be responsible for, and to have the ability to take responsibiliry
for, the problem. If a counery is urged by many other countries {especially
developing countries) to accept CO, target serdng, the government may feel
obliged to accept it unwillingly, though the policy might noe directly benefic
the counrry,

The political influences on national decision makers are comprehensively
elucidated by investigaring linkages berween domestic and international poli-
tics, Narional governments are likely to rake positions that balance domestic
and internatonal politics.?

EFFECTIVENESS (bindingness of inrernational agreements). From the be-
ginning of the negotiations, there was 2 general consensus that the FCCC
should be a framework convendon, a convention only to agree on the exist-
ence of a problem and later to be supplemented by protocols.? Such interna-
tional agreements include fivde in che way of eaforcement powers. It was
assumed that governments could easily commit to a convendon if rargets were
not legally binding but represented only goals for which to aim. Similarly,
governments would accept targets more easily it they felt compliance was not
obligatory in interpational law,?

LEARNING (social learning). National decision making can be influenced
by past experiences. Before climare change came onto the political agenda,
negotations were conducted on other environmental issues, such as ozone
depletion and acid ein, in which each country learned someching that might
be useful for subsequent environmental issues, Other political and economic
incidents also provided opportunities for governments to learn. A government
is likely to act in a way that has succeeded in the past, even if the current issue
is different. On the other hand, a government will behave differently if ic has
experienced a failure in the pase,®

The last two factors, effeceiveness and learning, serve as background ro the

eawasHIsa; Decision Making on COa Emissions Targets 103

negotation. Targer setting is not the only approach for the mitgarion of
climare change; effectiveness raises questions concerning the inclusion of
targets as a part of international law. A government may perceive the problem
irom another point of view if it had some learning in the past.

Interview survey and evaluation of bypotheses

The interviewess were asked abour decision making in their respective coun-
tries only. First, the diagram in Figure 1 was shown to the interviewees,
followed by an explanation of how each factor was likely to emerge during
their respective country’s decision-making process. The explanarion for each
factor, defined as 1 *hypothesis,” was a decision-making scenario in which one
of the six factors played an influential role in the narional decision-making
process. The hypotheses were different according to the respective countries’
decision-making processes, bur the same hypotheses were indicated to all
interviewees of one country.

Nextr, the interviewees were asked to commenr on each of the six hypothe-
ses and to rate them on three levels:

(" MPACT

{8ca [cvel rise, unnedinary
climatz } -

\.. e

( COST N

{Enerpy-misted industics, ~

cconomic gmwih ) Y ~
\ e Y

{  DOMESTICPOLITICS -

{Public awarcacsa, - HY
Green Parties } -

L Tt b

Decision

for

/INTERNATIONALPOLITICS
(Leadeeship in -
intecnations] community} ¥

\_ -

(" EFFECTIVENESS - -
{Legal bindingness of a - e
ﬁa—ﬁ.—n—cuﬁun ﬂﬂ:‘"&—mnﬂ w -
. -

The Famework Convention

P

on Climale Change

4 LEARNING -
{Similar expetiences
in the past )
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Fig, 1, Framework of the Questionnaire

Nurz: Some factor names are different fram those indicated in the susvey. These changes were due to
comments from interviewses and advisoes. “Inernational polides” was formery titled “Hegemony,” and
" Effecsivengss” was formerly tided “Procedure.” The content of the factors has not been changed.
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stood out: as fear of uncertain climate change on a global scale, and as a source
of encouragement via the sciendific evidence endorsed by scientific organiza-
tions. Fear for the uncertain impact on climate change was partially or signifi-
cantly influential in all five countries. In the Netherlands, the threat of global
climate change was one of the major decision-making factors that drove the
country ro commit to its reduction target. Several conferences were organized
in the academic community before climate change rose to the politcal agenda.
Most Dutch interviewees mentioned those conferences, indicating their inter-
est from early stages. In contrast, the U.S. was more influenced by continuing
scientific uncerrainty, and judged that there was still time to confirm the
evidence of climate change before talking any action. The other three countries
considered the impact of climate change only partially during cheir decision-
malking processes.

Here, we observe perception gaps among countries concerning the impact
of climare change. All five countries spoke of impact at a global rather than a
narional level, and they all accepted the IPCC reporr as the best available
scientific evidence, Flowever, some counntries became more anxious and rook
the possibility of impact more seriously than did others. It is difficult from this
survey o determine the reasons for this perception gap. Extraordinary weather
during the relevant period might have affected people’s perceptions of climate
change. Many respondents noted thar North America experienced a hot
summer in 1988, which brought about national debate over the issue. How-
ever, more hurricanes, Aoods, heat waves, and other namral disasters have
occurred in the U.S. since 1988, bur have not raised public interest in the
climate change issue. Some respondents commented upon cultural differences
among countries. Some German interviewees said that the German culture was
deeply connected to forests and thar the linkage berween climate change and
deforestation in wopical regions was the key to German awareness of the
impact, However, this “culture theory” does not provide an adequare expla-
nation for the Dutch government’s concern for climare change, nor for
Germany’s awareness of many other environmental issues such as waste man-
agement that are unrefated o forests. Another possible explanartion is that the
U.S. and the Netherlands each had their own scientific evidence, which was
different from that of the IPCC, though this assumpdon was accepted by no
respondents.

The latter role of the term “impact™ was noted in all countries except the
Metherlands., Many commented that reports from scientific organizarions
urged cheir government to accepe scientific evidence of possible climare change
to some extent, indicating the effecriveness of those scientific organizations in
influencing national decision making. Such organizatdons facilitated rthe par-
ticiparion of scientific experts in national decision-making processes. Reports
from the IPCC might have been more influential to the Netherlands and Japan
if those countries had contributed to the IPCC either financially or by leiting
more of their experts participate in the IPCC's scientific aciivities.
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Cost

GENERAL COMMENTS. A variety of opinions about cost were offered in
each country, and the rating of this fictor was also diverse among countries.

The U.K respondents were the only ones who admitted that the U.K’s
energy and industry policies were consistent with their CO, emission reducrion
policies. The U.K.’s general policy in the 1980s was to privatize industries that
were ar thar tdme run by the national government. Electrie utilities were
privamzed in 1989, and it was obvious that the privatized companies would
favor gas power planis over those using coal since the coal power plants were
more expensive to maingain. At rthe same time, the Bridsh government was
considering a decrease in the subsidy to the coal industry for budgetary reasons
{this policy was called the “Dash for Gas”}. One interviewee in the UK. said,
“a lirtle bir of energy efficiency, a conversion to gas, and the recession means
the UK. will achieve the targer,”® The incremental cost of stabilizing CO,
emissions in the UK was investigated in derail by the Interdepartmental
Group on Environmental Economics (IGEE), composed of eminent econa-
mists from different government departments. This group determined the
U.K rarget o be the year 2005.3! While the possibility of achieving the 2005
targer was being investigared, the British economy went into a recession, and
CO, cmissions growth slowed more than was expected. This “unexpecred
condition” enabled the T.K, to shift its target year from 20035 to 2000.

In the Netherlands, Germany, and Japan, the economic costs for fimitng
CQO, emissions were uncertain. Each of these countries had projected the costs
of climate policies on their economies, but interviewees’ comments on eco-
namic cost did nor always reflect this projecrion: “almost impossible to esri-
mate cost” (Japan); “there was no discussion of cost” (Germany). A Durch
interviewee sald that possible furure emissions and the costs of emission
reducrions could nor be estimated correctly withour knowing what kinds of
policies were ro be implemented both inside and outside of the country, In
both Germany and the Netherlands, some comments were made on the
“competitiveness” of their industries. If climate policies were implemented
only in their countries, then their energy-relared industries would bear exora
costs and thus lose competitiveness against the energy-related induseries in
other countries. Unilateral implementation of climate policies was therefore
generally considered to be more difficult and costly than simultaneous imple-
mengation of common policies (such as a carbon tax) by all the developed
countries. Differences in the perceptions of cost seemed to come partly from
the respondents’ assumptions of the degree of policy coordination among
incustrialized countries.

Some German and Japanese interviewees mentioned the possibility of in-
creasing exports of their relatively encrgy-efficient technologies: “they see
some opportunities to export their rechnologies” (Germany); “firms were
expecting increases in technology expores” (Fapan). These comments suggest
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skeptical of the climate change problem. Various reasons were given for this.
The President “had political support from energy-related indusiries.” The
federal government made amendments to the Clean Air Act in 1990, which
President Bush had difficulty passing. Sununu was said to be doubtful of the
issue, and he was in an influential position: “he and his staff kepr U.S.
negotiators on a tght leash, monitoring developments by telephone; the
President was very much ill-informed.” It was alsa said that compared to the
Democrats, the Republicans tend to grant higher priority to economic growth
than to environmental problems, and that eight years of the Reagan and four
years of the Bush administrations weakened the power of the Environmental
Protection Agency.

In the other owo countries, several politcal leaders were said to be key
players who influenced their countries’ positions towards the FCCC.

In the Netherlands, all Ministers of the Environment from the late 1980s
to 1992 were “key players in framing the strong position of the Durch
government.” They had the auchority to decide on some concrete macrers. 3
Prime Minister Lubbers was mentioned infrequently in the interviews, bur he
was considered to be a person who trusted his Ministers and ler them do
whatever they thought best in matters under their areas of responsibility.

In Japan, the Liberal Democratic Party (LDP)—the leading party at that
rime—was said to most influence the government. In 1989, Prime Minister
Takeshita established the Council of Ministers for Global Environment Con-
servation. Since then, there was a “general consensus in the Cabinet that Japan
should play posirive roles in addressing global environmental issues.” In 1990,
when the Environment Agency and the Ministry of International Trade and
Industry (MITI) could not reach an agreement on a target for CO, emissions,
the LDP took the initative and advised the minisiries to set a compromise
rarget.

Comments concerning public awareness of climare change problems were
similar in all countries; almost all the interviewees said that public awareness
was high only for a short period in the late 1980s, and faded gradually in the
1990s. Public awareness was said to be high in Germany relative to other
countries. The German public had been concerned about dying forests in their
own country, which caused the populaton to be more concerned about
climate change as well as by environmental issues in general: “Chancellors get
hundreds of letters each week in the ministry, I don’t know how many
thousands a month, from citizens who are concerned about the environment.”

Comments from the other four countries were along the same lines. In the
Netherlands, “there was much awareness in the late 1980s, bur as the eco-
nomic recession began, interest in environmental problems began to recede.”
In Japan, comments on public awareness of climate change varied according
to what it was compared with. Some compared present public opinion regard-
ing ‘climate change with that of the past, and said that there was an environ-
menral boom in the lare 1980s when the public was interested in global
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environmental issues, more or less as a fashion. Orhers compared public
awareness within other developed countries and said thar the Japanese people
had no intention of supporting the activides of environmental NGOs, In the
U.K,, public awareness was considered to be lower than in other developed
countries: “The public in this country is not as environmentally aware as in
other countries™; “by and large, the environmental NGOs are more concerned
with local issues, nature conservation issues. So somnething like climate change,
although i mighr impacrt their concern, is nor immediarely visible,” In the
U.S., environmental problems such as waste management and water quality
are easier for the general public to understand than climate change: “the public
was not so interested in the issue and was aware of regional environmental
issues.” Climate change was said to be a major concern of the public in 1988,
when the U.S. had an extraordinarily hot summer, but concern faded quickly.

EVALUATION. In all countries, a number of political leaders significantly
influenced decision maling regarding CO, targets by supporting their environ-
ment ministries or by raising narional public awareness. Especially in the
Netherlands, Germany, and Japan, “domestic polidcs™ was evaluated as one of
the most decisive factors. In every counrry, the environmental ministry had
more limited administrative power than other ministries such as those for the
economy, industry, transportation, and agriculture, because those ministries
were responsible for sectors where most of the climate change policies were to
be implemented. Thus, the environmental ministries needed political support
to convince other ministries to commit to CO, emission rargers, This analysis
indicates thar acceptance of the CO, targer was largely driven by several
political leaders in those three countries, regardless of the scientific evidence
or calculation of the expense needed to achieve the warget.

Many nodons were expressed concerning polideal systems and national
positions on the climate change issue. For example, it is often said that in
countries such as the Netherlands and Germany, where coalition rather than
single-party governments dorminate, politcal leaders tend to be aggressive in
marketing themselves by offering new issues for the political agenda. It is also
often believed that political leaders have less influence in governmenst decision
making in countries such as the UK. and Japan, where bureaucrats in the
central government exercise decision-making authority. The president of the
U.S. is said to have the power to impose his will on the country’s decision-
making processes. It is difficult to prove these notions with only the results of
this survey. Flowever, a tendency to be more driven by domestc politics than
the UK. and Japan, and much more so than the U.S,, is revealed for the
Netherlands and Germany, Also, compared to other countries, more com-
ments were made in the U.K. and Japan on interdepartmental disputes. For
instance, a Japancse respondent said, “it was a gift of compromise among
ministries.” Thercfore, there may be some reladonships between narional
positions in climare change negotiations and the respective political systems. It
would be worthwhile to conducr further comparative analyses of the political



u,, £.S[1 AU 3O 2]od diysiopea] [EUORIPEN It PRUASO0] 11 ISET] u.ﬁ."mEhB
Arenpio ug Aperaedsa ‘pprom SU3 JO J9PE3] 23 [JHS SEA 1T IR INq L1epn PIOD)
513 JO pU2 3L I9YE Pauy[3ap §L] N JO 3 diyszapea| euonuriul SUl T3
peaiSe $99mITAIIIU BU[I JO JSOIY "SaNSSI [EIUSLILOIALR 4q paudouod 41240
Swaq woy g AUl papnpdaid sonsst [PUOHEUIAIUL IS0 “tanamol “(20N1)
WA 2y 03 3yBu waip paysnd am *Afuons "§r) AP paanssaad om,, el
panwpe s31unod uzadoany i WOL HUDWILED JWOS |, "SAAUNOD ueadoiny
a1p £q PaIsuI0) 215M M, JEYI PILS SIIMIIAIIIUL "§'[] DWIOG "SUOISSILID 0D s
o 1o8re1 & 398 03 sawmunod ueadoany 2yl Ag painssaad osfe sem ST AL

1955 (g0Q7T) s14 1awm ong 03 0F 10U pInoa Jo(e]y *32U2I2jU03 S]] 38 P3IL|0S]

Fuiaq PIOAE 01 PAIUTA UIEIRG,, ,, 'SOMIUN0D O 190 iln 108383 UouInuod ® -

aATy 01, SEm QOQT 01 §00T Woy Feak 1285 ip Suyiys aoj voseas Lrewpd
B3I 1LY PITUILILCY SHIMDIAINUT UsHuE A0S "SIUUNILWOT 110§ UE
-1opun pey $aIunod ueadoing Jofew 910 udym 12811 ou daBY 01 M1 A
10] IRLHIP Seas 1 ‘LU J8YY AF 2[0YM B 5B DF P 1Y 308101 © 195 01 Q661 W
$5UIUN02 )Y SUOLWE UOSSTIISIP §EM 213yl pue ‘DF 1 o1 s3uojagq ) SUL
*g'[] DU PUE Y'[] 2 WO SIUIWILECD UF JTAD SEm aanssaad [euonELIRIU]
. OIEj{aM PIOM I3 01 2INGEIVOD 01 SILTUNOD 10
Aq paoadxa usaq sey uede(, pur ,‘SpLm ST NS SINss [PUOHEUINUL JIPEO
i diysopes] ay) £33 31 31 PIZIDRLD 2q Lew uede[,, ‘pies “puel] 12130 3 UO
‘3omaiateul asauedef v au0 U2218 311 21 oM tyamod dpwouass 2yl 51 uede|
Gamod ATearRo oyl 5] *§T[] O3 SI9YM (SMHARSL JO PRY T 0] Sunjoo] mou o1e
am,, ‘pIES UBLLIDG) 9UQ "AHUNMIWOD [BUONEWIRIU] AU O ANQLIUCD 03 YRILM
ygnomy: sanuane [edn1jod SNOSHEINEAPE JSOLU 3 1M SINSS! [EIUIWUOLATI
[eqo8 Jowio pue aSuLyd SJEW 'SIHUNOD ST 107 "SUCHEN AU P JO
suoneiado Suidasy-aoead uf se yaNS AU FIMLROI O] WY 10§ NP
0s{e INq ‘sanss] [2qO[3 PoAt 01 I[P sem i s13modiadns onwonoos dofew aq
01 swed A9l 2210 "SOLNUNGD Juouedd dol Jweraq pey yoq SgsT AR Aq
pue 'sg/6T PUE SO96T 211 Ul (pmoad oiuouods pidea £g Jem 313 Jo yIBWISYER
a1 woy Supsaoda1 wt pap2addns LY “depq POD M Sunnp 20w suLE A
1 soj01 dyysrapes] Aue WY SIUESTIIDI I PUE ‘SAITGap AIEINILE 01 2ALISUIS
swessq AS ea Sl I9)y ‘IEA O3 350[ g pue ‘sdiysioealp Lenyw
IDpUR D134 SUORTU H10Q “EAL PHOAY PUOIIg Ay Suung -a8uetd aFEWIP
psemol sspnante (eanyod Juasaad a1ay1 urejdxa 03 paucRUAW UIYO LAY punoad
-yoeq [E2LI01SIY SIY1 PUE SUMITAD I1UaMT U U] S2AI01SIY Jejs pasuatadxa
szt uede{ puE AUELLISN) *$3]01 UOREUIPIOOD PUE SUORANGLNLOD [PUONEUIANIT]
(SIUNOD JIDYY U PAIsIoul o19a uedef pue AUBWIRD woh syuopuodsay
-suonisod pasoddo oms usaaaaq
1x:1 asiuoidwod sy paleddns M A ‘suoTEROTIU [EUONBLIAIUL UT PR3]
auy ey 01 SwiAn uely 1Ry DF S PUR “§T) SF UIMIa] j0Iq B, ST
301 [eads ¢ U0 SUEI Ul PaIsaliul AI0W SEa ‘PUEY IR0 21 UO Susuaoaod
ysnLIg oY1 “SoNss! EUONELIN [E Ul IIPLD] B 3G O3 PU3IUl 10U PIP 2Y4s 18 pue
“4quo aauals vl diysiopen] 5,73 1] 947 J0f SeM LOTIIQLIE 1Y 181 PAIUIUILOD §33
-MItAIPIL 2y T ‘suopenofsu aSuey> a1y 1oddns 01 UOsED) wrenodun ue 2q

el spaffea g, suonstg €O 10 Furyupy wowaaq YWIHSVAN

i
4

01 diysiapes) [EUCHEUISIUL PIIOPISUOD OUA J95iay J2ISIUY SWL 2 Jated
Ing JUawUIIA0S YSAMY Y 30U Sem 1] |, "I0USLS Ul dps1apEa] PAALEs 1S YUl
1 ronsst Sunureas [eqo[s a3 pue ‘anss; auozo a1 Supjel Yloq 4q diys1opra) 3O

PUD] WOS 31325 PN D[] Y JEYD PAASLIQ O8[E JIE], "SI, 1RSI

atuud noyp pauonuaiy upeSe N[} AU U} S33MAAINUL “PULY IO 3 VO
-sanunos ueedoinyg Suoure peaj
217 Sx[¥1 OF YoIya ila INSs srepdoidde e sem 25ueyd ageunp pue ‘0661 Ut
£ouspisald D 94 P[3Y SPUERSYIAN Y 1 . "SINSS! [EUORELIdIUY U] J2PE3] © g ol
SpurpIaIaN 913 103, 3IUEY> POOT ¢ 219M SIDUIJYUED SN JER PoIUAUIUOD
soamatarnu] ‘wajqoad ay3 Fulajos Jnoge AEqIp AP U poredpoied—siadxe
JGTURIAS 03 UORIPPE W—SIapPE] [eatmjod 21514 aFuTy3 EWIP VO SIIURIYTOD
oM 3611y D1 A[EmIDE 259m ‘520uR1Ju0D) NIMpICON PUE anSery A1 “GRaT W
P2150Y SPUEIRUIAN 213 $IDUIIYUOD A 2T, "2IUILS DIWIPEIT UM Ajo8m)
{|E3S e UOISSTOSIP 1P UIUYM *SO86T ApIED 213 Woy Jnssy aBUTYT T A Ul
PR1S2I91UL ST SPUB[IDYIBN 213 “I3ijIER pauonuI 5y ‘wonexdse diysiapes] Jo

sourodin oY1 Uo Pasna0 Y[} Y PUT SPUEIRLEAN 43 U] §I2MIAATIIU]
‘sarpunod Suidopaasp
10 padopaasp Jayto Aq amssaad pue ¢ {UTNLIOD [EEOHENISI S 01 suoingm
.10 SAMununned EuoneuIaul A3 u drjsiapeaj 103 uonendse :sdeas JUIIYPIP

20011 Ll S9DMIIAIIIUT AQ PAUYAP Stay 10138 SIYT, “SINAWINOD TVIANTD

59237704 JUIOLITILITUT

*fanns
syt AQ usald 10U 2Iaa JDUIIYIP SH 0] SUOSETY e'paaeydas Aayy s1apes)
313 S [ERUSNYUL ST PAIPISIOD 10U I1d4 SI0SSONS IRYL "T661 Aq suomsod
12120 01 PaAOLU PEY PUE ‘SOGET PUT SOET AIE[ AP UL Ao W Ajuo 21om
diyszapes] paspiaxd FulAey SE PIUOTUSL 034 OlM suejonjjod 25013 JO 150t
2sneaaq ‘diysapes] [Eangod pue ssIURIEME aiqnd uaasaq s8eyuy & Sunespul
st snsa1 Asans a3 Jeadidul O3 ajqusod osje st 31 ‘puey Joylo 3 UQ
“wajqoad Jrelsodig ue sem 2FURYD DB B SJ3K] reuosaad Ja Aq 12yaes
nq “uonIs|e-23 10f 21153p £q UIALP 3G 01 PaIIPISUOD J0U 214 IU2NIA0SF 3t
Fuuysnd ur sajor 43 padeid oym stapes) jeonijod o1 Iyl PamOLs SIUIWILIOD
¢19A2MO}] "SAIUTIOD ISOU JO SLIAISAS [E10133[3 AU JO SWHI] Ul diysuonepas snp
urejdxa 01 9jqissod ag pnos I *A[[EIRAI0AY T, *5108.421 UOISSTUID F)D) SNOMIWIE
ysiqelse 01 §19pea] [eanrjod Jo |l 213 PuR SSIUIIEME sngnd usamiag Hui
Aue puy 01 3NAYJIP Sem 3] "SALRIUNGD JAY 250U Ul sjod woruido s3ueyd szl
1oy s1ednsaaul o1 A¥essadau ag pmoas 31 ‘Jupjei UOISDAp [EUCHEU PUE
uorndo angnd usam19q sASUORE31 SUI PUILIANP OF, “[EHUSN]UL Apaaxput
pue Ajeamnd seas uomudo dnqnd Jeys eHuIS OS[E 210m SUOHEN[TAY PUE ‘sain
.ur0d ay3 jje w Iepuis 2sam uotuido 21jqnd o $9[01 AN INOQE SIUIWWIOT
‘U S PUE *SIUBWILIZA0S [E20] PUE [ERUAD H2MID] AHOLINE SARERSIUILIPE JO
uoRnGIISIP 243 ‘SIUaUIA0S Sy pue s1apea] ednyed uaamIag samod feomed
JO UOHNQLISIP 313 ‘SWIISAS LIV NI JO PUE 'SILIIUNC D51 JO SWIDISAS

Sl AR eL T JUuoTuaT] 1l




114 Internationnl Environmental Affairs

political and military spheres we’re still doing well.” In 1990, when Iraq
invaded Iuwait and the Gulf War began, the U.S. became the dominant
country. The U.S. government was more interested in taking the lead on peace
leeping rather than on the climate change issue.

EVALUATION. For the Netherlands, the U.K., and Japan, international poli-
rics was one of the most influential factors in setting 2 CO, targer. Especially for
the UK and Japan, the “follower” countries, international politics played a
decisive role in their agreement to include a rarger in the Convention. In Britain,
there was pressure, particularly from Germany, the Netherlands, and Denmark,
10 accept common commitments among the EC countries. On the other hand,
it was Japan®s willingness to take positive action in the internadonal community
thar became the incentive to sera stabilizarion targer. Respondents from Britain
and especially from Japan often commented thar “without other countries’
iniriative in setring a target, it would have been difficult, or even impossible, to
ser a CO, emission targer by ourselves.” On the other hand, “international
politics™ was considered to have had littde effecr in Germany or che U.S, The
German government did not intend to make use of climate change as an issue
with which to take a leadership role, although it ultimately did so. For the U.S.,
pressures from other developed countries did not change their decision.

Why were the “follower™ countries influenced by other countries whereas
the *lagzard™ country was not? The “follower™ countries might have had
potential to be “leader™ countries, but that potential was not serong enough
to influence the governments® decisions. This question will be investigated in
a later section when the relationships between the various factors is considered.

Effectiveness

GENERAL COMMENTS. Comments concerning effectiveness fell into two
categories: those thar dealt with the procedural matter of whether the conven-
tion should include a rarger, and those thar dealr with compliance with an
international agreement in the absence of any sanctions.

The first definition of effectiveness, the inclusion of targets, was emphasized
by U.S. informanes. When negoriarions for the mitigation of climate change
began, it was said to be a framework convention, an agreement that contains no
specific obligations. “We were negoriating 4 convenrion, not a protocol.” The
T.S. considered this framework/protocel approach to be mare effeciive in the
climate change prablem, One U.S. interviewee mentioned that the U.S. would
have supported the Convention from the beginning if it did nor include specific
rargets. The other four couniries preferred 1o set a target in the Convention,
because they had set their own national rargets by the dme INC started.

The interpreration of effectiveness in the Netherlands was in marked con-
rrast to the hypothesis deseribed in the questionnaire. The general assertion of
the hypothesis was that it would be easier for countries to sign a convention if
targets were not considered 1o be fegally binding. However, some Dutch inter-
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viewees said that the Netherlands would not have signed the Convention if it
had not included commirments for limidng CO, emissions, because the Neth-
erlands had irs own national reduction targer before the INC negotiations and
the Dutch government expected other countries to follow suit: “we need a
target to bind other countries as well.”

The second definition of effectiveness, whether parties would comply with-
out sanctions, was mentioned by the British, American, and Japanese interview-
ees. Respondents in the UK. and Japan said that, before their countries sign
onto a convention, they not only analyze whether it is feasible, but they also con-
firrn with all relared ministries that they would implement the policies and meas-
ures necessary to fulfil the commitments. A U.S. interviewee commented chat
“the public may sue the government ifthe government does not fulfill their obli-
gation in a convention.” A U.K. respondent said, “the U.K. tends to be pretry
careful and regards international commitments, legal commitments, s quite se-
rious undertakings.” Interviewees in these countries emphasized that their con-
scientiousness toward strict commitments had delayed their decisions. Some in-
terviewees expressed suspicion toward commimments made by European and
Scandinavian countries, saying thar “some of the European countries would
agree to any good commitments without sufficient considerarion of feasibility.”

In Germany, most of the comments were similar to thase of the above three
counuries: that Germany had a more ambitious national commirment chat
must be achieved independent of the FCCC, and that they had done enough
feasibilicy studies before signing it. However, several comments interpreted the
term “rarger” as an aim or goal, which has less binding power. One interviewee
commented that “it was considered to be more important to take action first
rather than studying whether you can achieve it or nor and doing nothing,™
while another remarked, “I'm sure they have done some study on that, but
these studies are all done explicitly by some consultants or someone in univer-
sities and they just don’t have the necessary insights into industrial processes.”

EVALUATION. “Effecriveness™ was supported by interviewees in the Neth-
erlands and the 1.5, as one of the most influential factors for their decisions.
The Dutch respondents said thar they agreed to the present text of the
Convention because they could interprer it as a legally binding targer to
stabilize CO, emissions. On the other hand, rhe U.S. could sign the Conven-
tion because it interpreted Article 4.2(a) and (b) only as an aim for their
greenhouse gas emissions.

The effectiveness of the rarger was not included in the decision-making
discussions regarding CO, emission rargets for the other three countries.
Ineerviewees commented chat the effectiveness of the target in the Convention
did not matter, because they had made national commirments that they had
to achieve in any case. Especially for the U.K. and Japan, it was considered
more important to have all the developed countries agree ro the Convention
than to have a Convention with strict targets and timerables.

In all countries, the rargers were considered to be legally binding commit-
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intereseed in the issue, considered it important, and organized themselves 1o
lead domestic efforts to set CO; emission targers for their country first,

In che Netherlands, those political leaders seemed to have been influenced
by ewo other factors, namely the impact of climate change at the global level,
and their eagerness for leadership in the EC. The decision-making process
began wirh Durch scientists who attended conferences on climate change in
che early 1980s, and successfully convinced political leaders thar there was
enough evidence o initiate mirigation policies. The Netherlands at that time
had been secking a suirable issue with which ro take 2 leadership role in the
EC. The Ministers of Environment were especially keen to become climate
leaders, and suggested that the government set a national CO, emission targer,
as well as to hold international conferences on climate change,

Germany’s initial motive for exerting leadership in the climare change
debate was related more to domestic politcs. The German people were
concerned about environmental problems in any way related to deforestation
by acidification. To be supported by the public, political leaders needed to pay
attention to environmental issues. They established the Enquete Commission,
which published a recommendation to the government to significantly reduce
CO, emissions.

Afier seteing their own narional CO, rargers, the leader countries felt that
other counrries should have similar targets, because climate change can only
be avoided when all major countries cooperate and reduce their greenhouse
@15 emissions. Also, it would be economically beneficial if other countries
shared the economic burden, At the same time, the leader couneries considered
climate change to be an issue wich which they could play a leadership role in
the international communiry. They emphasized the necessity of having targets
in the Convention, sometimes withour enough consensus building in ‘the
government on the implementation of necessary policies and measures.

Leader countries not only had influential political leaders, bur also had
political systems that allowed those leaders to frame national policies and o
pressure the government. In Germany, the Enquete Commission was not com-
prised of civil servants, and was granted the authority to recommend policies to
the governmene, Counsries with muld-party governmenes may have more flexi-
biliry in dealing with new issues such as global environmental problems, because
it is easier for green parties in such countries to be involved in the legislation.

Followers

“International politics,” although

The follower countries were motivated by
there were several interprerations of the term,

Follower countries, represented in this study by Japan and the U.K, had
backgrounds simitar to those of the leader countries; they had some concerns
about the impact of climate change, and their estimates of the costs to achieve

the CO, emission argets were either relatively small or uncertain, However,
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they laclked political pressure from national political leaders as well as from the
public. Some leaclers were personally interested in the issue and were willing
to deal with it seriously, bur they were unable to impase their views on their
country’s decision without support from the leader councries.

In the UK., “cost™ rather than “international politics” was rated as the
most influental factor. The British government announced its commitment to
a stabilization targer only after the Netherlands and Germany had ser their
national targets and it became clear that they could achieve them at little cost.
Also, the British governmenr modified the targer year from 2005 to 2000 in
order to coordinare with other EC couneries, Even after making this commir-
ment, the UK. did not change its positon in the INC negortiations. Ir
remained a follower and played a special role as a mediator beoveen the U.S.
and the EC, One interpremation of these evenss is thar “international politics,™
or pressure from the EC countries, was indispensable for the UK to the
setting of its national CO, target.

Japan had opposed setting CO, emission targers, saying that it was not feasi-
ble without high cost. However, the “leader” countries and the UK, enacred
their CO, targets in 1988 and 1989, which influenced both the Japanese gov-
ernment itself and some ofits political leaders. Since Japan became an economi-
cally powerful country in the early 1980s, the government as well as political
leaders were seeking an issue with which to contribure to the inrernarional com-
muniry. Climate change was considered to be suitable. When the government
was discussing emission targerts, some political leaders in LDP pressured the
government £o comimit to a stabilization targer so thar they could appeal to other
developed countries, Those political leaders would not have recommended CO,
targets, and the government would not have accepted them, if other developed
countries had not commitred previously to national rargets,

The follower countries tend to have strong central governments where na-
tional decision making takes place. In the UK, ir was not the Parliament thac
recommended that the governmene set emission targerts, bur rather the IGEE
chat played a major role in setting the target for 2005. The Japanese government
established the Council of Ministers for Glebal Environmental Conservation,
where political leaders were gathered by the ministries and discussed the outline
of Japan’s environmental policies. The members of this council agreed that Ja-
pan should become a more environmentally conscious country. However, Japan
needed all the relared ministries to agree to the decision before it was made pub-
lic. This consensus system within the goverament seems to be a typical charac-
teristic of the bureaucracy, and makes it difficult for governments o play a
“leader” role on issues such as climate change chat involve various ministries.

Laggards

The laggard countries {represented by the ULS. in this study) were influenced
by the “gost™ of achieving the target. They shared the same scientdfic indings
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Tuternational Exvivonmental Affairs

1. United Mations, Framework Convention on Climare Change, 1992, In Arricle 2,
the ultimare objective of ehe Conventdon is “ to achieve . . . swbilizatdon of
greenhouse gas concenmations in the atmosphere at a level thar would prevent
danpgerous anchropogenic inrerference with the climare system.”

3. United Nations, Document FCCC/CP/1995/1.14, 1995, In the Mandate, ic is
agreed to “begin 2 process to enable it [the Conference of the Parties] to mke
appropriate action for the period beyond 2000, including the strengthening of the
commitments of Article 4, paragraph 2(a) and (b}, through che adoption of a
protocol or another legal instrument.”

3. On climate change pelicies, see, for example, Kazuhiko Takemoro, Japea’s Initin-
tives on Global Warming (Washington, D.C.: The World Bank, 1991); Tony
Brenton, The Greening of Machiavelli (London: The Royal Insdrure of Interna-
tional Affaies, 1994); Macthew Paterson, “Global Warming,™ in The Envirennenc
in Dncernational Relntions, ed. Caroline Thomas (London: The Royal Instture of
International Affairs, 1992), pp. 155-98; Gunnar Fermann, Japan in the Green-
house; Responsibilicizs, Policies and Prospeces for Combatring Globnl Warming
{Lysaker, Norway: The Fridtjof Nansen Instirare, 1992); Fermann, Political Lead-
ership aud the Development of Problem-solving Capacity in the Global Greenhouse:
Prospect of Germany, Japan and the United Stares Townrds the 21n Century
(Lysaker, Marway: The Fridtjof Nansen Institute, 1994); David Maddison and
David Pearce, The United Kingdom and Global Warming Policy, CSERGE Worl:-
ing Paper Na. 31, 1994; Elizabeth J. Rowbotham and Timothy O'Riordan, United
Kingdom’s Policy Response oo Globel Warméng (Norwich, UK.: CSERGE, Univer-
sity of East Anglia, 1994); Inan Rowlands, The Pelirics af Global Avmaspheric Change
{Mew Yorlo: St. Martin’s Press, 1995); Miranda Schreurs, “Nihon ni Oker Kankyo
Seisaku no Kerrei Karei [Japan’s Decision Making on Environmenral Policies],”
Journal of Pacific Asia 2 (1994): 338, On the INC, see Noburoshi Akao, Chikyn
wo przaers [An agenda for global survival] {Tokyo: Sekai no Ugold-sha, 1993);
Daniel Bodansky, “The United Nations Framework Convention on Climate
Change: A Commentary,” Yale Journal of Inrernarional Law 18 {1993); 451-521,

4. For instance, although many studies on climate change use pame theoretic me-

wrologies, only a few build the framework with n-players and wich major considera-
dons of equiry. See, for example, Johan Eyckmans, Stef Proost, and Erik Schok-
kaere, “Efficiency and Diswibution in Greenhouse Negotiations: Preliminary
Version,” unpublished paper, Katholicke Universiteit Leuven, 1991; Yasuko
Kawashima, *Chikyuu Ondanka Boushi ni Muketa Kolkakan no Kyocho no
Kanosei {Possibilities of International Coordination for the Midgation of Glabal
Warming]," Keikaku Gyosei 16, no. 2 {1993): 93-106.

5. Minister for Public Housing, Physical Planning and the Environment, Minister for
Economic Affairs, Minister for Agricaliuere, Natura] Resources and Fisheries, and
Minisrer for Transport and Waterworks, National Environmental Policy Plra, The
Hague, 1989; and Nationa! Enviromnental Policy Plan~Plus, The Hague, 1990,

6. Bodansky, “The United Natiens Framework Convention,” p. 513.

7. Public Reladons Department of the German Bundestages, Enguete Commission
of the 11th German Bundestag on “Preventve Measures to Protece the Earth's
Atmosphere: An Inreenational Challenge,” Bonn, 1989, Although this repoct does
not suggest any specific reduction target, iv recommends “thac the Federal Repub-
lic of Germany pursue both internadonal and national efforts aimed at deasdically
reducing emissions of ali climarcally relevanr wace gases.” In 1990, the Commis-
sion recommended a 30 percent reduction from 1990 levels.

8. Persanal communication.

9. Government of the United Kingdom, Thisr Conson Inheritnnce: Britain’s Envi-

10.

14,

15.

16.

17.

18.

19
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ronsmental Seraregy, Cm 1200, White Paper on the Environment, HMSO London,
19940,

The Framewoek Convention on Climate Change, Article 4.2{b) stares: *. . . with
the aim of returning . . . to their 1990 lcvels these anthropogenic emissions of
carbon dioxide and other greenhouse gases not controlled by the Monireal Proeo-
col.” See Bodansky, “The United Nations Fmmework Convention,” p. 491.
“Japan’s Negadive Position Becomes Apparent Apain,” Asehi Shinbun (newspaper
in Japanese), 8 November 1989.

Government of Japan, Astion Program ro Arvvest Globa! Warming (Tolyo: Govern-
ment of Japan, 1990},

Chandrashelchar Dasgupta, “The Climate Change Negodations,” in Nugotinting
Clintnee Chunge: The Tnside Story of the Rio Conventign, ed. Irving Mintzer and
Jeflrey Leonard {New York: Cambridge University Press, 1994}, pp. 129—48.
Stephen Schneider, Globa! Warming: drc We Entering the Greenhouse Century?
{San Francisco: Sierra Club Books, 1989).

Roberr Rrinstein, “Climate Negotations,” The Washingron Quarterly (Winter
1993): 79-95,

The U.S. has ser targets on emissions thar are nor limiced o CO,, bur include
overall greenhouse gases, The gases included in this commitment are CO,, meth-
ane, N.O, and HFCs (hydrochlorofluoracarbons). Government of the Enited
States of America, Tl Clfmare Change Acrion Plan (Washingron, D.C.: Govern-
ment of the United States, 1993).

“This interview survey was first organized in Japan and the 11.8. in 1993. The results
of the initial survey were presented in Yasuko Kawashima, Policy-maling Processes
Sor Glebal Enviroumenial Problems: A Comparative Analysis Beeween Japan and the
United Stutes. Presentation given at a research workshop on “South and North,
East and West in Global Climate Politics,” Stockholm, Sweden, 1994,

IPCC, Scientific Asessment of Climate Chuuge: the Policymalers’ Susmmary of the
Report of Warking Gronp 1 to the IPCC, 1990, The report sugpests thar, “under
the IPCC Business-as-Usnal emissions of greenhouse gases, 1 rate of increase of
global mean temperature during the nexe century of abour 0.3 deprees Celsius per
decade; chis is greater than that seen over the pasc 10,000 years . . . an average rate
of global mean sea level rise of about é em per decade over the next century.”
Estimates of furure CO, emissions and possible climatic impact in various literature
and economic models are compiled and compared in Yuzuru Matsuoka and
Tsuneyuki Morira, “Recent Global GHG Emission Scenarios and their Climatic
Implications,” in Gloll Warming, Carbon Lintitavion and Econemic Developnient,
ed. Akihiro Amano {Tsukuba: Center for Global Environment! Research Reporr,
1996), pp. 117-36.

Environmenzal issues include some degree of uncertainey, which enable scientific
experss to play key roles in determining the impact and countries’ commitments.
On the role of scientific experts in the nepotiation of the Mediterranean Action
Plan, sec Peter Haas, “Do Regimes Marter? Epistemic Communities and Medizer-
ranean Polluiion Conwal,” fusernationnl Organization 43, no. 3 (Summer 1989);
377403,

Economic costs incurred by CO, abatement policies are discussed in Ridiger
Duornbusch and James Porecba, eds, Glolba! Warming: Econowic Policy Responses
(Cambridge, Mass.: The MIT Press, 1991), Possible economic costs (GDP lasses)
were esiimated by a number of macro-economic models. See, for example, Jean-
Mare Burniaux, John P. Martin, Giuseppe Nicolerr, and Joaquim Oliveira-Mar-
tins, “The Costs of Policics to Reduce Global Emissions of CO,: Initial Simulation
Results with GREEN," OECD, Department of Economics and Saristics, Working
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126 Internntional Exvivowmental Affnirs

to redute cheir emissions by abour 10 m_n:un:n from’ Gmo but is struggling o reach
its national rarget, which is a 25 percent reduction m.n_E the 1987 level by 2005,
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