


jOMoW. {VI 

STELLINGEN 

1. De opstelling van landen met een relatief goed ontwikkeld milieubeleid zoals 
Nederland in milieu-onderhandelingen in de EG is doorgaans voornamelijk gericht 
op verbetering van de economische voorwaarden voor implementatie van reeds 
bestaande nationale milieudoelstellingen en -maatregelen. 

Dit proefschrift 

2. De overdracht van politieke macht en soevereiniteit aan de Europese Unie kan 
alleen begrepen worden als een meer-dimensionaal proces. 

Dit proefschrift, hoofdstuk 2 

3 . De fixatie op het bestaande nationale beleid bemoeilijkt een meer effectieve 
samenwerking van in beginsel gelijkgestemde landen zoals Nederland, Duitsland en 
Denemarken bij de totstandkoming van EG-milieumaatregelen. 

Dit proefschrift, in het bijzonder hoofdstukken 7 en 8 

4. De stimulerende rol in het EG-milieubeleid die de Nederlandse regering zichzelf in 
beleidsdocumenten graag toedicht berust voor een deel op overschatting van de 
eigen rol in Brussel. 

Dit proefschrift, hoofdstukken 7 en 8 

5. Vaak wordt de indruk gewekt dat de Bondsrepubliek Duitsland tot het losbreken van 
het tumult over grootschalige bossterfte ten gevolge van verzuring in het begin van 
de jaren '80 , weinig aandacht had voor het probleem van de luchtverontreiniging. 
Deze opvatting verdient nuancering gezien het feit dat Duitsland al in 1964, als 
eerste in Europa, bindende luchtkwaliteitsnonnen invoerde, en reeds in de jaren '70 
zowel nationaal als internationaal pogingen deed tot een aanzienlijke verscherping 
van de emissienormen voor personenauto's. 

Dit proefschrift, hoofdstukken 6 en 7 

6. Zorgvuldige observatie van internationale beleidsprocessen leert: communicerende 
vaten klinken het hardst. 

7. Toenemend hergebruik van grondstoffen kan in conflict komen met het streven van 
de leveranciers van deze grondstoffen om meer bewerkingsstappen in eigen hand 
te houden. Zo is de papierindustrie in Scandinavië en Finland in de afgelopen 
decennia met succes overgeschakeld van het halffabrikaat pulp op het eindprodukt 
papier, maar brengt het transport van oud papier van de Europese bevolkingscentra 
naar Noord-Europa hoge kosten en extra milieubelasting met zich mee. Soortgelijke 
dilemma's tussen milieu en ontwikkeling zouden zich kunnen voordoen bij de 
voortgaande industrialisatie van ontwikkelingslanden. 



8. Hoewel de ideeën van Franciscus van Assisi over de verhouding tussen mens en 
natuur nauw aansluiten bij het romantische gedachtengoed, groeide de belangstelling 
voor deze heilige in niet-religieuze kringen pas in de loop van de twintigste eeuw 
(bijvoorbeeld: Lynn White, Helene Nolthenius). Het feit dat Duitse romantici in de 
eerste helft van de negentiende eeuw weinig notitie namen van Franciscus' vorm 
van spiritualiteit heeft onder meer te maken met de protestantse achtergrond van 
velen van deze dichters, schilders en filosofen, en met hun streven naar een zuiver 
persoonlijke, ondogmatische omgang met het goddelijke, een streven dat zelfs voor 
een onconventionele heilige als Franciscus geen plaats liet. 

White, L. (1967), 'The historica! roots of our ecological crisis', Science 155 
(3767), p. 1203-1207; Nolthenius, H. (1988), Een man uit het dal van Spoleto. 
Franciscus tussen zijn tijdgenoten (Amsterdam: Em. Querido) 

9. In de laatste, aan de na-oorlogse periode gewijde hoofdstukken van zijn boek 
Modern painting and the northern romantic tradition legt Robert Rosenblum een te 
grote nadruk op Barnett Newman, Mark Rothko en andere Amerikaanse abstract-
expressionistische kunstenaars. Ook Europeanen zoals Joseph Beuys, Asger Jörn en 
Per Kirkeby hebben een belangrijke bijdrage geleverd aan de voortzetting van de 
noordelijk-romantische zoektocht naar het onzegbare. 

Rosenblum, R. (1975), Modern Painting and the Northern Romantic Tradition: 
Friedrich to Rothko (New York: Harper and Row) 

10. Zetting en klank van de pianomuziek van Franz Schubert uit de vroege en 
middenperiode zijn in sterke mate gedacht vanuit het strijkkwartet. Georgii's 
voorzichtige vaststelling dat Schubert 'bisweilen ... neigt ... zum Streichquartett
satz' gaat voorbij aan het grote belang van dit inzicht voor de uitvoering van zowel 
de sonates als de kortere pianowerken. 

Georgii, W. (19765), Klaviermusik. Geschichte der Klaviermusik zu zwei und vier 
Händen von den Anßngen bis zur Gegenwart (Zürich/Freiburg: Atlantis Verlag), 
p. 287 

11. Er zijn geniale ideeën genoeg, maar meestal zijn ze niet bruikbaar. 

12. In weinig bedrijfstakken is recycling zo zeer verinnerlijkt als in de wetenschap: wie 
nalaat bestaand materiaal te verzamelen, op te werken en opnieuw te gebruiken, 
wordt onmiddellijk door collega's tot de orde geroepen. 

Dit proefschrift, p. 189-204 

J .D. Liefferink 
Environmental policy on the way to Brussels 
Wageningen, 19 april 1995 
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PREFACE 

Why does someone decide to embark upon a Ph.D. research project in social science? 
Why does one seriously want to sit down in a red-and-brown-painted room for five years, 
to struggle through piles of books and articles (while realising the existence of so many 
more books and articles he should not miss), and to spend months thinking over, writing 
down and interpreting the outcomes of a couple of conversations? Why does one do such 
a thing? 

That's an interesting question, but it will not be answered here. I can however think of 
some reasons why I never regretted the decision. One of those reasons is the fascination 
for the subject, the thrill to see how people try to cope with a complex and pressing 
problem like environmental degradation and how their ideas and actions gradually take the 
form of organisations, negotiations and rules, and start to play a game of their own. 

Another reason was the help I received from many people who were involved in the 
project. Wim Brussaard and Ad Nooij were my promoters. I have appreciated the 
freedom they gave me to develop my own approach to the project, but also their critical 
and often stimulative comments on my draft chapters. As members of the advisory 
committee, Graham Bennett, Willem Kakebeeke and Ekko van Ierland followed the work 
at some distance and saved me from losing direction. Twenty three people in The Hague, 
Brussels and elsewhere were prepared to speak with me about their ideas and experiences. 
Their kindness and openness was an uplift to me. 

A final, but probably crucial factor was the presence and support of the people sitting 
in the red-and-brown-painted rooms nextdoor. Tuur Mol was both an adviser and a 
companion. Working together with him was a great pleasure in many senses. Our 
collaboration on the first versions of the chapters 2 and 3 of this book gave a new 
impulse to my work. Without Gert Spaargaren the project would not have existed. He 
first showed me the way to the study of environmental policy and laid the foundations for 
the research proposal. Jan van Tatenhove, Kris van Koppen, Joris Hogenboom, Viviane 
Ampt, Menno van der Velde and many others at the Departments of Sociology and Law 
were colleagues and friends in the past five years. In a sense, Corry Rothuizen and Ciska 
de Harder formed the basis of my work and well-being in the corridors of sociology. 
Apart from carrying out innumerable organisational and administrative tasks, they 
contributed a lot to making me really feel at home. A special delight were the weekly 
'ritual' lunches with Frans van der Zee, extending over almost the entire project period, 
and later also with Hilkka Vihinen. We shared an interest in the eccentricities of EC 
politics as well as in many other things. 

Eight students accompanied and inspired me on parts of my travel. Hélène Grijseels 
was the first of them. She did invaluable preparatory work for chapter 8 of this book, but 
her enthusiasm and friendship in a more difficult phase of my project was even more 
important to me. 

Outside the university buildings the world appeared to have more colours than just red 
and brown. Colleagues abroad, particularly Philip Lowe, Mikael Skou Andersen and 
Henning Arp, were sources of new ideas and inspiration. Daniel Loos designed the cover 
of this book. Many friends - Mark van Berkel perhaps most of them - were patient 
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enough to listen to my stories and to encourage me when necessary. My parents did so 
from the very beginning. 

Although writing a dissertation is not unlike a period of courting Science, crowned with 
a wedding in the Sacred Halls of the University, it did not prevent Riet and me from 
getting married in the same period. I even think, as a matter of fact, that our adultery 
with Chemistry and Political Science, respectively, added a new dimension to our 
relationship. 

At this place, I wish to thank all persons who have, in one way or another, contributed 
to this book. 

Wageningen, January 1995 



Chapter 1 

INTRODUCTION: 
ENVIRONMENTAL POLICY IN THE EUROPEAN COMMUNITY 

1.1. Introduction 

When this study was conceived, in the end of the 1980s, the European Community 
(EC)1' was in the heyday of the '1992' internal market project. Finally, after thirty years 
of tiresome efforts, the Community was to remove the last remaining barriers to the free 
movement of persons, capital and goods. The prospect of half a continent unimpeded by 
internal borders lured and further steps such as cooperation in the political and the 
monetary field were discussed. The Community seemed to be 'taking over' more and 
more important political powers from its member states. What was about to happen was 
broadly regarded as a decisive new step in the process of European integration, if not as 
the prelude to the United States of Europe. 

In the beginning of the 1990s, the shift of competences from the nation-state to the 
Community was still debated, but the perspective had gradually changed. Both the full 
removal of trade barriers and border controls and the entering of new fields of cooper
ation had proved to be more difficult than anticipated. The 'Maastricht' Treaty on 
European Union had met with little enthusiasm, not only in traditionally 'Euro-sceptical' 
countries such as Denmark and the UK, but also for instance in France, Germany and the 
Netherlands. The 'Europeanisation' of policy, in other words, was now seen as a threat to 
national autonomy, rather than as an adequate response to the challenges of the increas
ingly global society. Every curtailment of the member states' room for manoeuvre by 
'Brussels' was looked upon critically and much of the dynamism of the preceding years 
had evaporated. 

Environmental policy played a significant role in the ups and downs of this period. As 
the number and impact of environmental measures at the member state level had sharply 
increased in the last two decades, the harmonisation of those measures became one of the 
major concerns in the Community's internal market project. The pursuance of environ
mental policies at the EC level was further stimulated by the growing recognition of the 
transboundary character of many environmental problems. Also in this specific field, 
however, both positive and negative notes could be heard. On the one hand, EC involve
ment in environmental policy was welcomed as an important step towards a common 
approach to the causes and effects of the degradation of the global environment. On the 
other hand, it was feared that common efforts would lead to 'lowest common 
denominator' policies, unable to accommodate specific national or local circumstances and 

As this study investigates the evolution of environmental policy in the EC prior to the 'Maastricht' 
Treaty on European Union, signed in February 1992 and entered into force in November 1993, it 
will be generally referred to the European Community (EC) here. Only in section 11.4, which 
discusses the implications of the findings for the future development of the policy field, the name 
'European Union' (EU) will be used. 
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objectives. Adherents of the former view argued that still more environmental policy 
competences should be transferred to the Community, whereas the others called into 
question even the present situation. 

There are, in short, two good reasons for considering in more detail what is actually 
going on in EC environmental policy. Is the Community really in the process of 'taking 
over' the environmental policy field from the member states or are the basic decisions 
still made at the national level? Which forces are behind this and under which circum
stances do they operate? Answers to those questions can in the first place add to the 
understanding of the EC's increasing role in environmental policy making, which is 
indeed to be regarded as one of the crucial trends in the policy field. In the second place, 
better insight into this matter can be relevant for the study of the broader process of 
European integration. As environmental policy is one of the most dynamic and fastest 
growing areas in the Community (cf. Liefferink, Lowe and Mol, 1993b), its emergence 
and development may shed light on how and why member states cooperate in a more 
general sense. While the public and political perception of the integration process can 
obviously turn rapidly from one extreme to the other, focusing on a longer period of for 
instance one or two decades will probably help to highlight the more fundamental 
tendencies that are at stake. 

When talking about the Community 'taking over' the environmental policy field from 
the member states, I not only refer to formal competences but to the policy process as a 
whole. This includes legal rights and obligations, but also the establishment of general 
policy objectives, the articulation of various societal interests and the making of basic and 
follow-up decisions. In the context of the questions raised in this study, it is particularly 
interesting where the various aspects of policy making processes actually take place, 
where the margins for concrete policy measures are essentially established, where interest 
groups are having access and where their views are taken into account, and - most 
importantly - to which extent shifts in the 'centre of gravity' of environmental decision 
making can be observed. On that basis it will be possible to assess if environmental policy 
is indeed 'on the way to Brussels': if it is really moving houses or only paying occasional 
working visits to the EC capital. 

Summarising the argument, this study will be guided by the following basic questions: 

To what extent and in which way did the increasing involvement of the European 
Community in environmental policy making lead to increasing interrelation and 
interaction between environmental policy making at the EC level and the member 
state level? To what extent did such changes lead to a shift of policy making pro
cesses from the national to the EC level? Which forces stimulated or hampered this 
development? 

In the next three chapters these questions will be further worked out, theoretically 
buttressed and operationalised for empirical investigation. The remainder of the present 
chapter will be devoted to a first exploration of the subject. In section 1.2 a short 
historical account of environmental policy making in the Community will be given. This 
will enable a first sharpening of the research question and the formulation of a number of 
general, substantive expectations about the way EC environmental policy was built up 
(section 1.3). Finally, the outline of the rest of the book will be introduced (section 1.4). 
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1.2. A concise history of EC environmental policy 

In this section the emergence and development of EC environmental policy will be 
reviewed. After having outlined the international context of the growing interest in 
environmental problems in the 1960s and early 1970s, three phases in the history of 
environmental policy in the Community will be distinguished. They will be based 
primarily on the evolving relationship between the environmental policy field and the 
dynamics of the process of European integration in a broader sense, with an obvious 
emphasis on economic issues. In addition, developments in international environmental 
policy will be taken into account. 

1.2.1. The international context: the emergence of the environmental issue area 

In his detailed and well-documented study of the emergence of international environ
mental policy, Caldwell (1990, ch. 2) shows that national policy anticipated international 
action. During the 1960s public concern about the deterioration of the environment 
rapidly spread in Western countries. Efforts to preserve nature and wildlife, both at the 
national and the international level, had already been made since the nineteenth century, 
but now the emphasis shifted to stresses on ecosystems and natural resources. The often 
cited landmark in the early development of environmental consciousness was Rachel 
Carson's Silent Spring, published in the USA in 1962, but comparable alarmistic 
publications appeared in several European countries. Water pollution, air pollution, the 
diffusion of dangerous chemicals and other typical problems of modern industrial society 
were gradually taken up by policy makers as well. In many countries the first genuinely 
environmental laws were enacted in the second half of the decade. 

Apart from national experience with environmental policy making, according to 
Caldwell, the broad perception of 'the interactive, life-sustaining processes of the 
biosphere (...) as a concern common to all mankind' was a prerequisite for international 
environmental cooperation to come about (Caldwell, 1990: 23). The seed for this was also 
sown in the 1960s, culminating in 1972 in the United Nations Conference on the Human 
Environment in Stockholm (Caldwell, 1990: 41ff.). 

The universal character or - to put it more modestly - the transboundary aspects of 
environmental problems were however not the only motivation to discuss the subject 
internationally. Already during the preparations of the Stockholm Conference, it became 
very clear that environmental issues and international economic relations were closely 
linked. One of the dominant themes was the connection between imperialism and 
excessive exploitation of natural resources by what has become known as the First World 
and underdevelopment, poverty and ecological deterioration in the so-called Third World. 
It was still to be the main theme at the follow-up conference in Rio de Janeiro, twenty 
years later. 

The present study, however, will deal with environmental cooperation between the rich, 
industrialised countries in Western Europe. Also here the importance of the economic 
aspect was evident from the beginning. This is probably best illustrated by the fact that 
three economic organisations soon emerged as the focal points for international environ
mental cooperation in this region: the United Nations Economic Commission for Europe 
(ECE), the Organisation for Economic Cooperation and Development (OECD) and the 
European Community (EC). 



4 Chapter 1 

The ECE, comprising most East and West European states as well as the United States 
and Canada, took up environmental problems as an area of concern beyond ideological 
controversies already in the mid-1960s. This resulted in an important meeting in Prague 
and the creation of a new body, called the 'Senior Advisers to ECE Governments on 
Environmental Problems', both in 1971. For many years the ECE functioned as the major 
platform for the exchange of information about environmental problems, research and 
policies between East and West. Although environmental issues were always treated in 
close conjunction with the economic core activities of the organisation - trade, science and 
technology, and economic forecasting and planning -, the ideological tension permanently 
underlying the work of the ECE prevented far-going involvement with socio-economic 
implications of environmental issues. Nevertheless, partly due to fortunate coincidences in 
the East-West relationship, the ECE managed to produce a number of notable framework 
agreements, starting in 1979 with the Convention on Long-Range Transboundary Air 
Pollution. The ECE was thus able to play a significant initiating role in environmental 
cooperation in Europe (see further: Bishop and Munro, 1972; Ftillenbach, 1981: 167-
175). 

The OECD started its environmental activities in the same period as the ECE and 
established an Environment Committee at the ministerial level in 1970. As the OECD had 
a rather homogeneous membership of Western industrialised countries, strong ideological 
differences were absent here. Being a high-level study group rather than a decision 
making body, the OECD never acted as the arena for the negotiation of international 
agreements. It did however issue a number of influential recommendations and back
ground reports, often dealing with fundamental aspects of the relationship between 
economic activities and environmental problems. In the beginning of the 1970s, for 
instance, the OECD successfully promoted the Polluter Pays Principle, according to 
which the polluter should bear the costs of all measures to prevent or control pollution. In 
this way, the costs of (formerly) external environmental effects should be internalised by 
the polluter, and reflected in the price of goods. This in turn should lead to a more 
efficient allocation of environmental costs and, subsidies in principle not being allowed, to 
equal conditions of international trade (OECD, 1975). More recently, the OECD was 
among the first to engage in a discussion about the use of economic instruments in 
environmental policy (OECD 1989; about the OECD in general, see: Bungarten, 1978: 
250ff.; OECD, 1986; Caldwell, 1990: 98-100). 

Compared with the ECE and the OECD, the EC's involvement in environmental issues 
started more indirectly and more hesitatingly. The Community's first steps in the 
environmental field were aimed primarily at removing trade barriers caused by national 
environmental standards (for an excellent and detailed discussion, see: Bungarten, 1978: 
128ff.). Only in 1971, preparations for the United Nations Conference on the Human 
Environment being already three years under way, was the preoccupation with the 
economic and trade effects of environmental regulation seriously called into question. 
This eventually led to a declaration at the European Council2' meeting in Paris in 1972. 
Here, the Heads of State and Government decided that particular attention should be 

The European Council is the meeting of the Heads of State and Government of the EC member 
states, taking place at least twice a year. It only acquired a formal status in the 'Maastricht' Treaty 
on European Union in 1991 (see below). For further details about the institutional structure of the 
EC, see for instance: Nugent, 1991; Lasok and Bridge, 1991; Kapteyn and VerLoren van Themaat, 
1987, 1989. 
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given to environmental protection, so that economic expansion would indeed result in an 
improvement in the quality of life. The institutions of the Community were invited to lay 
the basis for an environmental policy in the form of an Environmental Action Pro
gramme. The Paris summit is usually regarded as the birth of Community policy with 
regard to the environment (cf., among others: Bungarten, 1978; Koppen, 1988a; Johnson 
and Corcelle, 1989: 1-2; Liefferink, Lowe and Mol, 1993b: 3). 

1.2.2. Modest beginnings: the 1970s 

Although deeply rooted in the military-strategic situation in Europe after the Second 
World War, the Community - and particularly its core, the European Economic Commun
ity (EEC) - was basically an economic organisation3'. Its main goal was the establish
ment of a common market between the six founding members: Belgium, the Federal 
Republic of Germany, France, Italy, Luxembourg and the Netherlands. Starting from this 
goal, the Treaty of Rome, signed in 1957, had laid down the domains of cooperation and 
the limits of competence of the organisation. During the first ten years of its existence, 
the EC indeed focused on this objective, but the necessary shift of substantial economic 
powers from the member states to the Community turned out to be a continuous source of 
controversy. In the late 1960s, it had to be acknowledged that the common market 
programme was very seriously behind schedule. Moreover, the Community experienced 
its first major crisis in 1965-1966 in the form of a French boycott of decision making in 
the Council of Ministers4'. It could only be solved by the acceptance of a veto right in 
cases where 'very important' interests of a member state were at stake. In 1972 the sharp 
edges of this crisis had withered away, but unanimity voting had meanwhile become the 
rule in practice in the Council (Kapteyn and VerLoren van Themaat, 1987: 174-177). 
Abolishment of this rule in the near future could not be realistically expected, also in 
view of the planned accession of Denmark, Ireland, the UK and Norway, who were all 
not particularly eager to share too many of their national powers5'. 

Against this background, the content of the Paris Declaration was fairly radical. It 
implied the development of a wholly new set of policy goals at the Community level, as it 
were amending the original common market objective, and a further broadening of the 
Community's claims on national competences. Fulfilling some basic institutional needs 

The details of the early history of the European Coal and Steel Community (ECSC) and the 
European Economic Community (EEC) will not be discussed here. See further, e.g.: Jansen and De 
Vree, 1985; Lasok and Bridge, 1991; Wallace, 1990. The habitual reference to the organisation as 
'European Communities' or - more commonly - 'European Community' (EC) was introduced in 
1965 by the so-called Merger Treaty which drew together the ECSC, the EEC and the European 
Atomic Energy Community (Euratom). In this study it will be referred to the EEC only if the EEC 
Treaty proper, for instance as the formal basis for Community legislation, is at stake. 

The Council of Ministers is the highest decision making body of the Community. The so-called 
General Council consists of the Ministers of Foreign Affairs of all member states. In addition, 
almost all other ministers of the member states regularly meet, for instance as the Agriculture 
Council or the Environment Council, to discuss matters and take decisions in their respective fields 
of competence. 

Denmark, Ireland and the UK became members in 1973; Norway's accession was prevented by the 
outcome of a national referendum. 


