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1. Introduction

Acid rain and the greenhouse effect have much in common. In both cases it is the burning of

fossil fuels which is the maín cause of the problems. However, it is necessary to discuss

these problems separately as the economic groups which are involved in both processes are

not always the same. In addition, the problem of acid rain is a phenomenon which has been

recognized in environmental policies for the last decades. This is not the case with the

greenhouse effect. Dutch policies started to pay attention to this phenomenon only a few

years ago.

Acid rain is caused by the deposits of sulphur dioxide (SO,), nitrogen oxides (NO~),

ammonia (NH;), and ozone (O,). The last substance, however, is not emitted. It is an

oxidising agent which is formed due to the influence of the sun during stable weather

conditions. The occurrence of other polluting substances such as SO, and NO~ is necessar}~

for the start of the development process. It is an accepted fact that ín this case the occur-

rence of nitrogen is more significant than that of SOz. As ozone is not emitted, ít is not

possible to decide which economic sector is responsible for the development of the ozone.

This is the reason why we do not have to deal further with ozone in a case study in which

the distribution of a limited use of environmental resources among economic sectors is the

main topic.

The emissions of SO, are mainly the result of the use of fossil fuel such as coal and oil

containing some sulphur. The most significant emitters are oil refineries and power plants.

NOa is emitted in all cases where fuel is burned at a high temperature, the nitrogen in the



air being oxidised during the process of combustion. Its emitters are oil refineries, power

plants and motorcars. Intensive cattle breeding is responsible for the emission of ammonia.

In the beginning of the seventies the Dutch government started with an abatement policy

regarding air pollution. However, during the seventies this problem was not given serious

attention. In the beginning of the eighties it became clear that Dutch forests were dying off

because of acid rain. This gave a strong impetus to abate emissions more seriously. Till

1984 it was argued in the memoranda of the Dutch Minister of Environmental Affairs that

cost-benefit analyses had to be made for the construction of an optimal point of pollution in

which the costs and the benefits were equal. However, in 1984 is was said by the Minister

of Environmental Affairs that the approach of a critical load would be more appropriate.

The level of this load was fixed at 1800 acid equivalents' per hectare per year. From

research in Scandinavia it became clear that at a level below 1800 acid equivalents the

forests would not be harmed.

In 1984 the total level of the emissions of acidifying substances was approximatel}. 7500 acid

equivalents, whereas the deposits were 5500 acid equivalents. From these figures the

conclusion can be drawn that the Netherlands was a significant 'exporter' of acid rain. It can

be concluded too that the aim of the policy to reduce the deposits from 5500 to 1800 acid

equivalents would be a far from easy task. As a matter of fact all emitters were to reduce

their emissions. However, no decision was taken on how high these reductions for each

sector should be. This implies that from that moment on the polluting sectors started

competing with each other for decreasing emissions possibilities.

Substance SO, NOX NH,

Sector

oil refineries x x

motorcars x

power plants x x

intensive cattle breeding x

Figure 1.1 Relevance of different t}~pes of acidifi~ing substances in different sectors

' With the help of acid equivalents all acidifying substances can be brought to one definition.



From Figure 1.1 it can be concluded that this situation was complicated. If the government

had decided, for instance, that the emissions of SO~ had to be sharply reduced, the agrarian

sector and the interests of motorcars would have been nicely off. In all types of abatement

policies some types of sectors are more comfortably off than others. From Figure 1.1 it

becomes clear that the interests of oil refineries, power-plants, intensive cattle breeding and

motorcars became fiercely competitive regarding the use of the shrinking possibilities to use

the air as a sink for acidifying substances.

Figure 1.2 demonstrates that, indeed, from 1984 to 1993 there has been a considerable

difference between the reduction of the deposits of the different substances. Figure 1.1

makes clear that oil refineries and power plants suffered more than the motor cars' and

intensive cattle breeding's interests.
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Figure 1.2 Depositions of potential acid on Dutch soils for the period 1970-2015

(Rijksinstituut voor Volksgezondheid en Milieuhygiene, 1993)

Targets (~) are indicated as well as the contribution from abroad (-

bijdrage buitenland). ER~Gs are tx~o relevant scenarios.

One should not overlook that the data of Figure 1.2 are measured as deposits. This implies

that in these data influences from abroad are present. One may ~ ssume, however, that this

will not influence the results of the figure considerably, as the emissions of ammonia are
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deposited in the neighbourhood of the points of emission. Hence, this deposition figure

cannot be far away from Dutch emissions. On the other side, the reduction of the deposi-

tions of SO~ is so sharp that one may assume that Dutch emíssions will follow approximately

the same line. In addition, it has to be said that the figures of the reduction of emissions in

other European countries follow the same line too. So, one may conclude that certain

economic sectors have been suffering considerably more from the implementation of severe

norms than others.

In Sections 7 and 8 it will be discussed how the sectors which re;atively beneiited from the

abatement policies, were able to realise this uneven distribution of economic gaíns and costs.

In 1988 it came out that the aims of the policies could not be realised. The Minister of

Environmental Affairs published the National Environmental Policy Plan in 1989 with the

aim to realise a favourable starting point for the implementation of severe norms. This plan

played a very significant role after its publication in 1989. It is therefore, that we will

discuss this plan in Section 6. In Section 7 we will deal with the struggle of the different

sectors to reduce emissions as little as possible in the period before the publication of the

plan. The influence of this plan has been so significant that we will discuss the period after

the publication in a separate section (8). Economic instruments have not been introduced in

Dutch abatement policies on acid rain. Legislation has been the dominant approach.

Recently, the introduction of these instruments in the agrarian sector have been given more

attention. In Section 8 we will discuss these types of instruments.

2. The Sources of Information

There are two important sources of information. The first source is the official documenta-

tion particularly about the intentions of the government to implement certain policies. In the

Netherlands it traditional for the government to publish a memorandum or a white paper irr

which the framework of the policy to be implemented is sketched. After the discussion of

that document in Parliament, it is the government which has to realise this plan. From these

documents the intentions of the government can be deduced.

The process of implementation is, however, not accompanied by official documents. And

even the discussions in Parliament do not give sufficient information about the influence



different groups have on the implementation of these policies. This is a result of the Dutch

tradition by which official documents are discussed over a long period of time. In this period

many vested interests try to steer the contents of the plan into a more favourable direction.

This is in particular true for the implementation of the National Environmental Policy Plan,

as this plan gives only a framework of which the implementation still has to be realised. The

best source of information about these complications are found in articles in some well

informed newspapers. These journalists are well informed about what is in reality going on

in the bargaining process.

3. Relevant Data in the Netherlands

a. Ecosensii~iry

From 1980, when the abatement policies really started, to 1994 a considerable increase in

the environmental consciousness of the Dutch population took place. In particular in the

second part of the eighties an environmental awareness became evident in nearly all

industrialised countries.

In this subsection we deal with the change in the environmental awareness of people in the

Netherlands. There are several indicators which could be used for this description. In the

first place, the votes on a green party can be seen as a reflection of environmental aware-

ness. However, there are several difficulties in this respect. Elections for Parliament are

organised every four years. This implies that not so many data are available. In addition, it

needs to be said that the green party in the Netherlands is a leftist party in which the

Communist Party has been absorbed. It is clear that in such a situation green votes cannot be

seen as a real reflection of environmental awareness.

Another source of information are the investigations about the e~ivironmental behaviour of

people. These research projects are not realised, however, every year. In addition, in these

projects only a few number of relevant items are checked. This implies that these indicators

are hardly useful.

In the Netherlands there is a great variety of organisations dealing with environmental

questions. From the majority of these organisations the total numbers of inembers of these

organisations are known. The most relevant of them are given in Figure 3.1.



Organisations: Natuurmonumenten l; Wereld Natuur Fonds (-WWF); Vogelbescherming 2;

Greenpeace; Milieudefensie 3; Waddenvereniging 4; Dierenbescherming 5.

1. National organisation for nature conservation. Can be compared with the National

Trust in the United Kingdom.

2. Association for bird protection. Can be compared with the Royal Society for the

Protection of Birds in the United Kingdom.

3. Dutch branch of the Friends of the Earth.

4. Organisation for the protection of the Wadden Sea.

5. Organisation for Animal Protection
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Figure 3.1 The nurnbers of inernbers of relevant organisations in the field of nature arrd

the environment irr the Netherlands in recent years (Van Seeters, 1994).

Ledenaantallei~ - numbers of inembers; geen cijfers voorhande~i - no

figures available.

From this figure the conclusion can be drawn that there was a sharp increase in environ-

mental awareness at the end of the eighties. However, this process went on in the beginning

of the nineties, when it reached an unprecedented level, which could hardly have been

predicted ten years before. This increasing awareness surely will have had a certain

influence on the abatement policies in the Netherlands.

b. butitutional regulations of distributional conflicts

In the Netherlands it is an established tradition to work out a reasonable compromise in the

case of conflicting interests. The construction of these compromises will take time. An



institutional framework has been built to cope with distributional conflicts. Normally

speaking, distributional conflicts are restricted to conflicts about income and other socio-

economic questions. Before decisions are taken in Parliament, an advice is given by the

Sociaal Economische Raad ( Social-Economic Council). In the Sociaal Economische Raad we

find representatives of unions as well as of organisations of employers. In addition, there are

some seats for the so-called Kroonleden (Crown members) who are in reality professors of

economics. They are seen as independent members.

The advantage of this system is that it is already clear before the decisions are taken in

Parliament, what the support for a certain proposal is in society. The disadvantage is that the

role of Parliament is reduced in this system.

In the case of conflicting interests outside the traditional socio-economic field a similar

system has not been formed. This implies that there is not a real framework fit to cope with

conflicting interests in the field of environmental policies. It can be concluded that the

government has never paid attention to the point that the implementation of environmental

policies might result in distributional conflicts. It is not clear whether they really overlooked

the problem or that they did not want to do anything about it. Nevertheless, this govern-

mental lack of awareness of the distributional conflicts when environmental policies are

implemented, resulted in a climate in which the polluting sectors were able to use traditional

economic arguments when the introduction of severe norms came up for discussion, without

giving the impression that their first aim was to neutralize severe norms to be implemented

in their sectors.

4. The use of Environmental Resources

a. The total [evel of acidification measured in total emissions aiid deposits

In Figure 4.1 information is given regarding the emissions of acidifying substances for all

relevant sectors during the last decades.
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2000for nvo scenarios (RNM, 1993).
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In Figure 4.2 the same data are given regarding the deposits.
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Figure 4.2 Contribution of Dutch emitters to the deposits of acidifying substances of a!!

relevant substances in 1990 and 2000 (RIVM, 1993)

verkeer - traffic; industrie - industn~; energiE - energ~~; landbou~t~ -

agriculture; overig - others; doel - target

5. The Economic and Ecological Distribution

a. Location of pollutirag sectors

The number of motorcars is strongly related to the density of the population in the Nether-

lands. Oil refineries and power plants are not evenly distributed. Neither is this the case with

intensive cattle breeding. In Figure 5.1 the location of this pollution is sketched.
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Netherlands (RIVM, 1991J.

High SOZ concentrations give information regarding the location of oil

refineries and pox~er plants; high NOt concerurations are irt particular

caused bv traffic and found in urban regions; high NH~ concentrations are

car~sed bv intensive cattle breeding.



b. Regional differences of deposits and vulnerability of the soil

Due to the location of the polluting sectors and the regional differences in the density of

population and motor cars, there are significant differences in the deposits of acidifying

substances. Information about these differences is given in Figure 5.2.
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Figure 5.2 Regional distributioii of deposits of acidifying substances in the Netherlarzds

(RIVM)

potentieel zuur - potential acid

From Figure 5.2 the conclusion can be drawn that in the South and the East part of the

country deposits of acidifying substances are the highest. This will hardly lead to regional

conflicts as the emissions in these regions are the highest too due to the location of intensive

cattle breeding.

Certain types of soil are more vulnerable for the deposition of acidifying substances than

others. This is caused by a different percentage of lime found in these soils. Soils with a low

quality to neutralise acidity are in particular located in the regions where the deposits are the

highest. Hence, one ma}~ conclude that in particular the interest of intensive cattle breeding

in the South and the East of the country are in conflict with the interests of nature and the

environment which are in general more or less evenly distributed in the Netherlands.



6. The Dutch National Environmental Policy Plan: to Choose or to Lose'

6.0 The relationship benveen the policy of the European Union and the Nether[ands

Though the Netherlands are generally seen as a country with a well established environ-

mental policy, this needs not to imply that they introduced all European directives on air

pollution without delay. The directive on air quality limit values and guide values for

sulphur dioxide and suspended particulates had to be implemented by 1 April 1983.

However, due to delay in Parliament it became effective in 1986 (Bennet, 1991). During the

discussion in Parliament there was no political controversy on this topic. The ]imits to the

sulphur content of fuels were set by the European Union to be met in 1989. In the Dutch

Air Pollution Act of 1970 limits on the sulphur content of fuels were already included.

Hence, Dutch authorities did not have difficulties to meet the European standards. Lastly,

the Industrial Plant Directive did not have any effect on Dutch policies, as these directives

were already included in the Air Pollution Act of 1970.

6.1 Introduction

In May 1989 the Dutch Minister of Housing, Physical Planning and Environment of the

Netherlands submitted the National Environmental Policy Plan (NEPP) to the Second

Chamber of the States General. This submission was also on behalf of the Ministers of

Economic Affairs, Agriculture and Fisheries, Transport and Public Works. This plan can be

seen as an important document of the Dutch government to realise a sound environment in

the near future, an example of which is hardl}' found in other countries in Europe. Generally

speaking, the Dutch government, by publishing this NEPP, established an image as the great

advocate of the environment. Presumably this picture was better developed in other countries

than in the Netherlands itself.

The aim of the plan is to realise a situation of sustainable development in the Netherlands, as

defined by the World Cornmission for Environment and Development (1987). In the NEPP

proposals are found regarding the environmental policy from 1989 till 1994, with an outlook

till 2010. The situation of a sustainable development should be realised 'within a generation'

(p. 107). It is stated that 'In view of the environmental legacies of the past and the accerela-

ting worsening of environmental problems, the aim is not likely to be achieved. In any case,

the problems must be brought under control within a period of 20 to 25 years.' (p. 107).

" This section is mainly based on Van der Straaten (1992).



This NEPP may be of great importance to other countries of Europe, as they are surely

forced in the near future to do 'somewhat more' for the environment. The example of the

Netherlands can give insight into the possibilities and ímpossibilities which accompany the

implementation of a sound environmental policy. Besides, the establishment of a Single

Internal Market and the environmental disasters in Eastern Europe will stress the necessity

of European cooperation in this field.

In the first subsection we will give an overview of the political climate in the Netherlands,

as this insight is necessary to understand the pros and cons of this plan. After that we shall

give a short sketch of the Dutch Environmental Policy Plans in the Netherlands from 1970

till 1989. The content of the plan itself will be given attention in the next subsection. In the

last subsections we will discuss the sense of rationality in the plan. Many problems can be

foreseen in this respect. Is it possible, for instance, to implement such a plan? What are the

experiences of the Dutch government so far with the implementation of strict norms? What

is the power of vested interests and how do they interfere with the results of this plan? What

are the dominant economic criteria in Dutch policy? Many questions of this type are of great

importance to investigate in which respect distributional effects became relevant during the

last decades.

6.2 The political cliniate of the Netherlands

It is obvious that the political climate of a country has a great influence on the abilities to

solve certain political problems. This is especially the case when the implementation of

environmental aims with certain instruments, being a new political item, comes up for

discussion. ln many respects the political climate in the Netherlands is the same as in other

countries of Western Europe. Still there are many important differences.

One of the most striking traditions in Dutch politics is the need for all political decisions to

meet with universal acceptance. In this respect the Netherlands has a tradition which is

exactly contrary to that of England, where the controversy betwePn right and left ideologies

is the dominant principle in politics. This Dutch tradition has, among other things, its roots

in an extremely open economy, which shows great tolerance for economic behaviour. The

Netherlands is surrounded by countries which belong to the economically most powerful

ones in the world. When a country like the Netherlands is accustomed to earning its money

from trade with the surrounding countries, it could be a wise policy to give issues full of



controversies little public exposure.

Besides, there is a long tradition of political and religious tolerance which started in the long

war against the Spanish occupying forces (1568-1648). This climate facilitated the occur-

rence of many political parties. In Dutch history there has never been a situation of a two-

party system, which is rather common in other countries. Extreme opinions are not popular

in Dutch politics. The great number of political parties necessitates the forming of a

coalition to realise a certain policy. In this process of coalition forming there is always the

problem that one never knows in advance which party will be the 'enemy' of tomorrow. As

a result political parties have tolerance for other political opinions. There is, however, one

constant political factor: the Christian Democratic Party, which has been active in the

government for about 70 years, without interruption.

This policy of tolerance and consultation has the advantage that a certain policy, at the

moment of decision, will be supported by all parties involved in the problem. The disadvan-

tage is that in many cases it is very difficult to come to a clear decision. There are always

other groups, which are against a certain policy and which try to obstruct decision-making

by playing the role of tolerance and consultation. A system has been developed of writing

notes, expert reports, memoranda, policy plans, and so on. This has the effect that there is a

strong tendency in Dutch politics to ignore the difference in the intention and the realisation

of a policy. In this field the written plan of a minister is often seen as 'the' policy and not as

an intention which should be realised.

This general picture can be found in environmental policies too. What this brings about is

found in the accompanying letter of the NEPP of the Minister of the Environment to the

Second Chamber of the States General: 'Advice regarding the NEPP will be requested from

the Central Council on Environmental Protection and the Social-Economic Council...

Second, other advisory bodies are being given the opportunity to issue advice regarding

specific topics with an eye to the elaboration of this plan with many societal and economic

sectors. These councils include the Council on Housing, the Advisory Council on Physical

Planning, the Nature Protection Council, the Provisional Council on Transport and Public

Works, the General Energy Council, the Mine Council and the Advisory Council on Science

Policy' (p.l). After the publication of the NEPP 88 organisations in the Netherlands

published their comments on this plan (Beenakkers, Van Esch, Lacroix and Van de



Moosdijk, 1990). Of course, it is absolutely impossible to give all these reports and notes

their due. Nevertheless, there is a general belief that this is the way it should be done.

6.3 The Dutch Environmental Policy Plans before 1989

The industrial development after the Second World War was not hindered by environmental

measures. The result was that environmental disruption and degradation became manifest at

the end of the sixties. Air and water pollution were very common, especially in the

Rijnmond area as a result of the presence of petrochemical industries and a heavily polluted

river Rhine. Especially air pollution was a common feature ~n the Rotterdam region.

Evacuation of asthmatics during periods of heavy air pollution was not exceptional. From all

sections of society there was a general awareness that 'something' should be done. The

environmental awareness in the Netherlands was among the highest in Europe in this period.

For instance, the greatest number of copies of the Report to the Club of Rome were sold in

the Netherlands (Meadows, 1972).

In this period the government tried to incorporate the environmental issues in its policy. A

State Secretary and later a Minister of Environment were added to the cabinet. In 1972 a

High Priority Programme of Pollution Control was published by the minister (Minister van

Volksgezondheid en Milieuhygiëne, 1972). In this programme an ecological context of the

problem was sketched, and relations between water, air and soil were defined. Besides, the

relation with economic processes such as the production of goods and services, the socio-

economic development and innovation processes were indicated. The minister announced

that a complete framework of legislation should be realised in the near future. The 'polluter-

pays-principle' was accepted as a starting point of environmental policy. The instruments to

be used were chosen in the field of physical regulation, such as norms and licenses. But

levies and subsidies were seen as important instruments to improve the relation between

social environmental costs and benefits. Special attention should be given to the building of

water puriiication plants, the national monitoring and the registration of emissions, and the

introduction of norms for air polluting substances.

An estimate was made of the total costs connected with the implementation of a sound

environmental policy; 2-3 q of the GNP was the result. In the year 1980 the costs of

environmental policies amounted to some 4 billion guilders, as the total amount of invest-

ment was some 800 million guilders. In 1985 the costs were increased to 5.5 billion



guilders. The percentage of these costs from GNP is just as high in the Netherlands as in the

Federal Republic of Germany (Centraal Bureau voor de Statistiek, 1988). It became clear

that the costs of the environmental policies hardly had a significant influence upon macro-

economic variables (OECD, 1984).

In this period certain results were achieved. First of all, the environmental legislation could

be realised with some delay. The discharge of organic decomposable substances and heavy

metals could be decreased considerably. The emission of sulphur dioxide could be dimin-

ished by some 30 qo . In the beginning of the eighties there was a surge in attention given to

acid rain due to the sudden occurrence of dying woods in the Netherlands and Germany.

The Dutch government plead for the introduction of international measures to abate acid

rain. From that moment there has been a push towards a policy regarding the deposits of

acidifying substances. During the end of the seventies and the first half of the eighties

environmental policies became more and more of a non-issue in the Netherlands. The

economic crisis, the deficit of the state and the ever increasing unemployment figures were

the real topics in the public debate. In the second half of the eighties there was a sudden

change in this situation. It became clear to 'everybody' that important measures to save the

environment should be taken. This is the general climate in which the NEPP could be

prepared and published.

6.4 The official position of the NEPP

Many people abroad assume that the NEPP is something completely new. This is caused by

the massive propaganda of the Dutch government and the Dutch media regarding this plan.

But this view is completely wrong. The NEPP is an official environmental plan in a long list

of Dutch publications. But the earlier plans did not receive attention because of the political

climate regarding environmental issues in this period. In the beginning of the eighties the

Minister of Environmental Affairs published plans for the development of a policy in the

separate fields of air pollution, water pollution and so on. In 1984 the minister started with

integrated plans in which all environmental issues were dealt with. These plans were given

fancy names, such as An Indicative Multi-year Programme for the Environment.

Besides, there were more general plans in which broader problems were discussed. For

instance, there is a Memorandum about the Dutch Economic Structure from 1976, written

by the then Minister of Economic Affairs Lubbers (Minister van Economische Zaken. 1976).



This Memorandum has the title Selective Growth. In this Memorandum the minister argues

that there should be a balanced and selective growth of the economy in the future. This

selective growth should be in balance with the possibilities of the environment, natural

resources and the needs of developing countries elsewhere in the world. The same ideas are

found again in the NEPP. Hence, one cannot argue that the ideas behind the NEPP are

completely new. On the contrary, they had existed in Dutch environmental and economic

policy for two decades. The most important question in this respect is why these policies did

not have any effect. In Section 7 and 8 we will demonstrate that this is strongly related to

the resistance of polluting industries to accept the distributional effects between sectors

resulting from the implementation of severe norms.

The failure in many respects of the Dutch environmental policy in the eighties and the

changing political climate regarding environmental issues have a lot to do with the massive

propaganda about the NEPP. The Minister of Housing, Physical Planning and Environment

is, generally speaking, not well established in the state machinery, compared with Ministers

such as those of Economic Affairs, Transport and Agriculture. The NEPP can be seen as a

result of the changing balance of power between the Ministers mentioned and as an

endeavour of the Minister of Environmental Affairs to accelerate this process of change. The

publication of the Brundtland-Report of the United Nations (WCED, 1987) gave very

welcome support to the Dutch Minister of Environmental Affairs, who without any delay

argued that the principle of sustainable development, as defined in this report should be the

starting point of every environmental policy in the Netherlands.

For this purpose the Minister of Housing, Physical Planning and Environment made use of

the National Institute of Public Health and Environmental Protection. This institute did a

study about the state of affairs regarding the Dutch environment: Concern for Tomorrow

(Langeweg, 1988). The results of this study were dramatic. The Dutch environment was in a

very bad state. Emissions of the most important polluting substances should be reduced by

70 to 90~Io. These facts were well known to many environmental scientists and had been

used by many environmental groups in the Netherlands long before 1988. But these

arguments became 'true', when they were found in an official report of a well known

national institute. These facts received a lot of attention in public debate, and political parties

argued that 'something' should be done. In the NEPP (p.5) we iind: 'This strategy (to attain

a sustainable development) is also the policy response to the integral environmental survey



'Concern for Tomorrow' which was published by the National Institute of Public Health and

Environmental Protection. Both the report of the Brundtland Commission and 'Concern for

Tomorrow' led to the conclusion that, on the one hand, intensification and broadening of

environmental policy are urgently needed and, on the other hand, safeguarding environ-

mental quality on behalf of sustainable development will be a process that will last several

decades. The long-terni objectives in this NEPP are intended to provide tentative direction to

this process'.

Summarising briefly one may conclude that the Minister of Environmental Affairs, being

well aware of the changing climate regarding environmental issues, used a normal Memor-

andum as an instrument to reinforce his power in the state machinery. In this respect he was

successful and used circumstances very well to this purpose.

6.5 The content of the NEPP

What really strikes the reader of the NEPP is the painstaking analysis of environmental

problems realised by the government. These kinds of notes are in man}~ cases vague and

without a real framework. They are, generally speaking, political documents without a real

power of expression. But, the analysis of environmental problems in the NEPP could have

been written by environmental groups such as Greenpeace or Friends of the Earth. It is a

clear sketch of the state of affairs regarding the environment in the Netherlands. Of course,

this has a lot to do with the study Concern for Tomorrow, which gave the Minister of

Environmental Affairs a strong position to quote from an official source without any political

problem.

In the NEPP environmental problems are described according to the scale on which they

occur: a local and regional scale such as noise, odour, local air pollution, household refuse;

a continental scale such as acidification; a global scale such as the emission of CO,, climate

change and the ozone layer; and at the level of river basins such as eutrophication. Environ-

mental problems are seen as damaging the social and economic functions of the environ-

ment. These problems are not seen as isolated, 'they are interconnected and they share

common causes: the opening or changing of substance cycles; the more intensive use of

energy; and the neglect of quality aspects in production processes and products. The

environment's carrying capacity is a reservoir, as is the quantity of raw material - whether

or not renewable. The ecocycles of substances between these reservoirs must be controlled



in order to maintain the carrying capacity of the environment. The best way of control is to

separate the economic and ecological substances cycles by preventing leaks from the

economic substance cycle. As long as this is not the case, the external effects of the

economic substance cycle must be controlled'(NEPP, p.9). These ideas are strongly related

to arguments used in academic environmental economics (see among others Dietz and Van

der Straaten, 1987).

Roll off inechanisms are seen as lying at the root of environmental problems, 'the costs of

deterioration in environmental quality play too small a part in decisions about human

activities. These costs are too often rolled to other scale levels, to other groups in society or

to future generations' (NEPP, p. 10). The premises for environmental management are

found in those adhered to in recent decades. But the countering of the roll off inechanism

implies the introduction of feedback mechanisms. 'In this respect there is a distinction

between feedback at the sources and feedback through risk management. Sustainable

development is pursued through feedback at the sources directed at a combination of closing

substance cycles, the saving of energy and quality improvement of products and production

processes...The setting of standards for environmental quality is based on a risk policy. This

requires that risk policy does not only focus on the health and well-being of human beings

but also on environmental functions and nature values' (NEPP, p.12).

Attention is given to the place and the level where measures should be taken: 'Source-

oriented measures are to be preferred to effect-oriented ones because the possibility to

control is greatest at the source, one source can cause more than one effect, uncertainties

about the cause-effect chain can exist, irreversible effects can occt~r and because it generally

costs less to intervene at the source' (NEPP, p.13). Source-oriented measures can be divided

into: emission-oriented measures such as add-on technology, volume-oriented measures, and

structure-oriented measures which give change in production processes. Effect-oriented

measures are only taken if the environmental quality has already been damaged, or if there

are prospects for structure-oriented measures, and if effect-oriented measures have signifi-

cantly lower social costs.

At the global level the change in the climate, caused by the emission of CO~, is seen as an

important issue. The emissions of carbon dioxide should be reduced to the level of the



absorbing capacity of the oceans and the biosphere. The aim is to stabilise the emission by

the year 2000 to the average level of 1989-1990. This does not preclude the reduction of the

level considerably in the next century, when industrialised countries will have come to the

conclusion that this cannot be avoided if sustainable development is the goal. The diffusion

of substances which harm the ozone layer should be stopped completely. The decrease of the

surface of tropical forests should be brought to a halt well before the end of this century.

At a continental level attention should be given to the emissions of acidifying substances,

hydrocarbons and non-degradable or poorly degradable substances such as heavy metals.

This is necessary to stop the effects of acid rain such as the dying off of woods and the

degradation of monuments. Measures should be taken at the source in view of the risks

which are already occurring. To realise a sound situation for woods and monuments a

reduction of 80 to 90q is necessary.

The measures to be taken at the fluvial level concern the reduction of the emissions of

eutrophying and poorly degradable substances such as heavy metals, certain hydrocarbons

and pesticides by 90 qo. These reductions are necessary to ensure the quality of drínking-

water supplies, swimming water, and the functioning of fresh and salt water ecosystems.

The problems at regional and local level are related to the volume of waste and the transport

of hazardous waste. A reduction of 70-90Í is necessary.

Effect-oriented measures are still necessary due to legacies of the past and to the delay of

source-oriented measures which have a higher priority. Emission-oriented measures such as

add-on technology should be avoided if possible as it does not align with sustainable

development. In many cases these measures are energy consuming and there is no closure of

cycles. Nevertheless, one cannot avoid them in the near future. The text about volume-

oriented measures is very peculiar. The NEPP states (p.16) that these measures 'cannot be

ruled out for the next decades although there are significant negative impacts associated with

them. Reducing volumes by means of structural source-oriented measures is to be prefer-

red.' One may be sure that with such a description it will be very difficult to reduce the

level of polluting economic activities. It is argued that the development of structural source-

oriented measures is rather time consuming and that all existing structural source-oriented

measures will be vigorously stimulated.

From an economic point of view it is of great importance to have an idea about the effects



of a sound environmental policy on relevant macro-economic variables. For this reason three

scenarios have been developed, which are represented in Figure 6.1. Scenario I contains a

set of ineasures reflecting the continuation of current policy. In scenario II there is a

maximum utilisation of currently known emission-oriented mea..ures, and in scenario III

there is an extended energy conservation in the household and business sector; there is a

shift from private car use to public transport; there is a more efficient use of minerals in

agriculture; raw materials are recovered from waste streams; and there is a large-scale

application of process integrated clean technology. In Figure 6.2 we can see how high costs

and investments are for these three scenarios. In Figure 6.3 the calculations are presented of

the effects of the implementation of the scenarios on macro-economic variables. Two

variants are used, one in which other countries do not take the same measures as the

Netherlands (IIa and IIIa) and one in which they do (IIb and IIIb).

From these figures one may conclude that an environmental policy in which strict measures

are taken hardly has a negative influence on many macro-economic variables. This is

especially the case when other countries take the same measures as the Netherlands.

Hardly any serious attention is given in the NEPP to the use ot instruments. In environ-

mental economics a lively debate about the use of financial instruments has been going on

for many years (see among others Baumol and Oates, 1971; Oates 1988; OECD, 1989;

Opschoor and Verbruggen, 1991; Peeters, 1991). It is argued that financial instruments have

much more impact on behaviour than legislation, while financial instruments are hardly used

in Western Europe. The NEPP says about this problem 'In addition, the use of financial

instruments is being extended and research into the potential of applying financial instru-

ments in environmental policy is being completed by 1992'(p.28). One may conclude that

actions are avoided especially regarding the striking problem of the use of instruments.
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Figure 6.1 Percentage changes in 1985 emissions resulting from various scenarios. (The

changes for noise and odour refer to percent changes in the number of

people experiencing nuisance.) For the meaning of the scenarios see the te.zt

(Minister of Housing, Physical Planning and Environment, 1989).
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Figure 6.2 Costs and Investments of the environmental scenarios I, II and III (in billions

of 1985 guilders). For the meaning of the scenarios see the text (Minister of

Housing, Physical Planning and Environment, 1989).
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Figure 6.3 Macro-economic results of the calculation of Scenarios 1, II and III. For the

meaning of the scenarios see the text (Minister of Housing, Physical

Planning and Environrnent, 1989).

The government has developed a strategy to realise their environmental aims. This strategy

consists of 55 elements. We can summarise these elements as follows:

- The citizens are responsible. Consumers and employers should pursue a more

environmental course. Education, public information, the improvement of knowl-

edge, financial incentives and agreements with producers are the means to realise

this aim.

- Other countries as allies. Environmental problems on a global or continental scale

should be solved on an international level. Emrironmental aims should be integrated

in economic policies. Other countries have to be persuaded to pay attention to

international environmental problems. The position of international em~ironmental

organisations should be reinforced.

The environmental policy of the EC should get more attention.

- Promotion of technological development towards sustainable development. Prominent

research institutes should integrate the concept of sustainable development in their

studies; envirorunental management in the design state of technological development

should be stimulated, and the transfer of information should be improved.

- Structural source-oriented measures. The keywords here are recycling, renewable

resources, and a more efficient use of resources and energy.

- Further development of a set of instruments. More attention should be given to issues

like a more integrated environmental policy, the responsibility of actors, a complete

implementation of the polluter-pays-principle, the introduction of risk liability and



the utilisation of financial and fiscal instruments.

This strategy has been elaborated in 220 actions of which 25 q will lead to higher

costs. One should be aware that these are actions to be taken in the future. Very

often people believe that the NEPP consists of a pile of concrete measures. But all

the actions mentioned are nothing but intentions. The process of decision-making

regarding these issues is still to come in parliament at a later stage. It is not certain

in advance that all future decisions will make sustainable development possible, as

there are arguments other than environmental ones in Dutch politics, as the past has

clearly demonstrated.

The chapter about 'What the target groups are expected to do' is an interesting one. In this

chapter the actions regarding the different target groups are elaborated. For agriculture the

following objectives have been formulated for the year 2000:

Equilibrium fertilisation on all agricultural land;

A 70 percent reduction in ammonia emissions relative to 1980. A 50 percent

reduction is in any case possible according to current technical and economic

insights. Every possible effort is being made to make the additional 20 percent

reduction technically and economically feasible as well;

At least a 50 percent reduction in pesticide use, expressed in kilograms of effective

substance per year; substances which must be considered unacceptably harmful from

an environmental point of view will no longer be allowed;

Fertilisation with phosphorus is being reduced to the level which can be absorbed by

crops. This level must be attained by 2000 at the latest. In areas where the ground-

water can be used to supply drinking water, fertilisation with nitrogen will be

reduced such that the nitrate concentration under agricultural plots does not exceed

the norm of 50 mg per litre in the year 2000.

The objectives for traffic and transport are the following:

- The use of vehicles which are as clean as possible, a~. economical and safe as

possible and which consist of parts and materials which are suitable for recycling;

- Transportation mode choice in passenger transport, which results in as little energy

consumption and pollution as possible. In respect to the expected technical develop-

ments, this will mean a preference for public transportation and bicycles during the

coming decades;



The siting of residential, industrial, shopping and recreational areas such that the

demand for mobility is minimised.' (NEPP, p. 33-34).

An important question, as proved later on, is formed by the tax reduction which was regular

for commuting costs. This tax reduction 'is being abolished, in phases if necessary and not

before 1 January 1991. The resulting revenues will be used to finance measures which

reduce the use of single passenger cars for commuting in favour of other forms of transport

such as car-pooling, group transport, public transport and the bicycle.' (NEPP, p.34).

The most important measure for the industry is the formulation of 'the emission ceilings for

acidifying and eutrophying substances for 1994 and 2000. These ceilings mean that the

emissions in 2000 have to be reduced by 50 to 75 percent relative to 1985 (NEPP, p. 35).

Electricih' and gas companies 'have made major contributions during recent years to

reducing SO, emissions and reusing fly ash, among other things. Emission ceilings for SO,

and NO,; of respectively 30 kilotonnes and 55 kilotonnes in 1994 and 30 and 40 kilotonnes

as a maximum in 2000 have been established. Efforts must be made to limit CO~ emissions

as much as is necessary from the perspective of the Dutch position in international consulta-

tions to promote a global solution for the climate problem. Energy conservation will be

strongly encouraged, particularly by the energy distribution companies' (NEPP, p. 35).

The buildiiig trade should pay considerable attention to the reuse of materials, a decrease in

the energy use in buildings and the replacement of materials whose extraction or use leads to

serious environmental impacts. Consumers, the enviror2mental trade, the research iiistitutes

and the er7vironrnental organisations should be given special attention.

Summarising one may conclude that the NEPP consists of a well documented analysis of

environmental problems, in which a clear insight is given into the causes of environmental

disruption. This analysis is followed by calculations, which demonstrate that even severe

measures and strict norms will not have a significant negative effect on macro-economic

variables. At last a long list of ineasures are summed up to be taken in the near future. The

NEPP does not consist of real decisions; the plan deals with what should be done. The

possible effects of this approach will be discussed in one of the following sections.



6.6 The political process of decision-making regarding the NEPP

To understand the process of decision-making regarding the NEPP we must go back to the

foundation of the ministry of Environmental Affairs in the beginning of the seventies. In tliis

period there was strong opposition to financing the department with money from the

Treasury. The number of spending departments was already high enough. Levies were seen

as the solution to this problem. Hence, levies were irnposed on all polluting activities.

Within a short time there were levies on the making of noise, garbage collection, chemical

waste, air pollution, used oil, dangerous substances, wrecks and so on. The advantages were

clear. It will be expensive to pollute the environment, the poll~lter-pays-principle will be

used correctly and there will be a financial incentive not to pollute the environment. This

situation is in accordance with what could be found in all textbooks of environmental

economics.

But the disadvantages were clear too. There was a great number of civil servants spending

their time on the collection of levies and the control of the whole system. In due time the

costs of this system were as high as the proceeds of the levies. Besides, there was the

problem of what to do with the collected money. Only spending the money in the sector

where it had been collected was allowed. So the levies on air pollution could only be spent

on the abatement of air pollution. This situation made for a lot of unpleasant complications

with the Minister of Finance. At the end of the seventies the then Minister of Environmental

Affairs wrote a Policy Document Levies, in which he came to the conclusion that the

polluter-pays-principle could not work. This caused a long and difficult discussion, as the

weakening of the polluter-pays-principle could not be defende.í from the viewpoint of

environmental economics. In this opinion there should be a strong relation between the level

of pollution and the level of the levies. Economic activities degrading the environment

should be confronted with high costs. After more than five years of discussion all levies

were substituted for one levy on fuel. At that point some proceeds from the levy on fuel

started flowing into the Treasury. Because of this, the system of levies changed its character.

It became more and more an equivalent of normal taxes, which made the Minister of

Environment Affairs more independent of the Minister of Finance (Aarden, 28 April 1989).

This history plays an important role in the framing period of the NEPP. The question was

how the NEPP should be financed. As was argued previously the NEPP is partly financed

by the government and partly by producers and consumers. Indeed, the greatest part of the



plan is financed by producers and consumers, so the amount of money to be spent by the

government is not high. Nevertheless, in a situation in which it is political common sense to

reduce the influence of the government and to reduce the budget of the state, such an

amount is difficult to realise. In line with the historical development a great part of the

money needed was found in an increase in the levy on fuel. But it was impossible to get all

the money from this source, as this would have caused an increase in the cost price of all

industries using a lot of energy. This would have had a negative effect on the volume of

exports. So, other sources to finance the plan were necessary.

In the beginning it was not clear how this could be arranged. But the idea of a more

important role of a system of levies brought the top of the ministries of Economic Affairs

and of Finance to a revolt (Aarden en Van Venetië, 19 January 1989). A second reason for

this revolt is found in the assumed macro-economic aspects of these measures. All levies

would result in higher costs for exporting industries and would increase the collective

burden, as a percentage of GNP. Neither of those effects were desired. This opinion is

based on political priorities as well as on old-fashioned economic paradigms which give

priority to certain economic variables such as the export position and the level of income

and profits, and which neglect the economic relevance of environmental problems. This

strong opposition to the financial aspects of the NEPP in the top of certain ministries

hampered the publication of the plan. In the meantime environmental economists became

aware of this controversy. They were afraid that the NEPP would be killed before it was

born. They sent an open letter to Prime Minister Lubbers and plead for the implementation

of financial instruments. They were of the opinion that a sound environmental policy was

more important from an economic point of view at this moment than the financial deficit of

the state, the collective burden or the purchasing power of the population (Anonymous, 21

March 1989). This letter received a lot of attention in the media, but the political process

was going on in the ministries and in the cabinet.

In the cabinet Lubbers-II the controversy about the financial aspects was present too. The

Minister of Economic Affairs and the Minister of Finance were of the opinion that the

collective burden could not be increased and that an increase in expenses of the state,

financing the plan, should be compensated by a decrease in expenditures elsewhere

(Anonymous, 11 April 1989). But the balloons went elsewhere. There was a proposal,

which was accepted in the cabinet, to abolish the standard tax reduction for commuting costs



and to increase the taxes for house-owners. In the beginning there were no problems about

these proposals in Parliament. But the grassroots support of the right wing liberal party were

dead against these measures. An increase in the levy on fuel, the abolishment of tax reducti-

ons for house-owners and commuters was too much for a party of which the majority of the

members and voters live in suburban green areas, commuting to their working places in the

cities by car and in most cases with a house of their own. The result was that this party

came into difficulties, as the Minister of Environmental Affairs and the Minister of

Transport, being members of the same liberal party, were politically responsible for the

NEPP. Especially the Minister of Environment was a great advocate of this plan, including

the implementation of important levies with the aim to reduce polluting emissions by

creating a higher price for these activities (Van Roessel and Van Venetië, 27 April 1989).

It became clearer that the right wing liberal party would not accept the proposed implemen-

tation of the financial instruments and that the Minister of Environmental Affairs and those

of Transport would draw a lucky number to the NEPP (Aarden, 1 May 1989). The

Organisation of Dutch Employers supported the party in its resistance against the plan. They

were of the opinion that this environmental problem was worth the fall of the government

(Anonymous, 1 May 1989). The result could be predicted, indeed, the fall of the government

(Aarden, 3 May 1989). Due to the fact that the Ministers of Environment and Transport

were the great advocates of the NEPP, their position in the party became untenable. Some

weeks after the government's fall the NEPP was presented in Parliament. There were

elections and a new cabinet was composed. The new coalition partner of the Christian

Democrats was the Social Democratic Party. The new Minister of Environmental Affairs is a

member of this part}~.3 The NEPP became the starting point of this new cabinet: Lubbers-

III. Later on a revised version of the NEPP was accepted by Parliament: the NEPP-Plus.

This version contains hardly any new elements.

' It is often assumed, that Social Democratic Parties are better for the environment than
others. The history of the NEPP does not confirm these ideas, as the Ministers of Environmental
Affairs, preparing the NEPP were members of the right wing liberal party and belonged to the
best advocates of the implementation of a sound environmental policy. The role of the Social.
Democratic Party and the present social democratic Minister of Environmental Affairs can be
derived from the way the minister is portrayed in a popular Dutch TV program, which is a kind
of Dutch version of the British program Spitting Image.



6. 7 The dominant economic paradigms

Perhaps one may conclude that there is some sort of conspiracy against the solution of

environmental problems. This is a far from complete conclusion. The problem is more

complicated; it has a lot to do with the role of economic paradigms in economic and

environmental policy. In this section we want to investigate this role more carefully.

- The Concepts of Environmental Economics. In many publications from the government it

becomes clear that concepts of economic theory and environmental economics in particular

play an important role in environmental politics. Therefore, we should investigate how in

economic theory environmental problems are dealt with. Traditional main stream economy is

based on the neoclassical theories of economists such as Marshall, Jevons and Walras from

the second part of the eighteenth century. They were of the opinion that economic value was

measured on the market. The market price was a reflection of the costs of producing the

economic good as well as of the subjective preference of the consumer. In this opinion all

relevant economic information can in principle be found on the market. Marshall( 1890~-

1925) in particular was aware of the incompleteness of this analysis. He introduced the

concept of the external effect. This implies that there may be an influence on the welfare

position of economic agents other than the market parties involved in the particular

transaction itself. In the definition of Marshall there are only positive external effects.

Pigou ( 1920I1952) elaborated the Marshallian concept in the direction of negative external

effects. By doing so, it became possible to define environmental problems in main stream

economics. An environmental problem is defined as the negative influence on the welfare

position of other economic agents suffering from polluting industries. Pigou is of the opinion

that this problem can only be solved by actions of the government as an objective economic

agent not involved in other economic interests. The government should locate all polluting

industries to calculate the social costs put on the burden of other economic agents. These

costs should be transferred to the polluting industry. With the help of a levy on the polluting

activities it is possible to restore a correct cost price, creating again an optimal allocation of

production factors. This analytical framework made it possible to deal with environmental

problems. But this concept was hardly used in the interwar period, as Blaug (1978)

demonstrated clearly.



In the sixties environmental problems increased sharply in number and severeness. As a

matter of fact, the concept of the negative external effect was used to tackle the problem (see

among others Mishan, 1967; Hueting, 1980). Generally speaking, one may say that these

efforts were not successful. There are many difficulties when this concept is used. The most

important ones are that there is no market for many environmental goods, so an objectíve

cost price cannot be found; the preferences of present generations are only partly known; the

preferences of future generations are not known at all; and there are many uncertainties

regarding the functioning of the ecosystem. The conclusion is that in traditional neoclassical

economics no useful concepts are found to deal with environmental problems. Elsewhere we

have elaborated this problem more fundamentally; we demonstrate how this problem can be

dealt with (Dietz and Van der Straaten, 1991). This difficulty is found too in the notes of the

Minister of Environmental Affairs. Before 1984 he plead for the use of cost-benefit analyses

to construct an optimal point of pollution. But when an ecological norm was introduced in

1984, no attention was given to the enormous shift in paradigms of the Minister of Environ-

mental Affairs. The Ministers of Economic Affairs, Transport and Agriculture continued

with their traditional neoclassical starting points that relevant economic information is onl}~

found on the market. A collision of envíronmental and (old-fashioned) economic policy is

the result. This complication has a lot to do with the distributional effect which is the main

topic of this study. The polluting industries were able to use the traditional economic

arguments and by doing this they could neutralise the introduction of severe norms. Hence,

one may conclude that the use of the traditional neoclassical arguments facilitated the process

of an uneven distribution of environmental costs and benefits.

- The Role of Productiorz Factors. This argument is strongly related to the previous one. In

traditional neoclassical theory attention is only given to the production factors labour and

capital. Even though the production factor natural resources is given some theoretical

attention, one may say that neoclassical economic theory in reality deals with labour and

capital. Many economic textbooks fill their pages with labour, capital and markets. It may

be clear that this is a result of the use of an economic system which has its roots in the last

century and which does not have sufficient categories to describe and sufficiently analyze

environmental problems.

One should be aware that these theoretical contemplations have everything to do with

environmental politics. The production factors labour and capital could 'solve' their



controversies by shifting their problems to the environment (and in many cases they are still

going on with this process). They can use their position in the state machinery to realise this

process. They have used the last hundred years to arrogate the state machinery and

important sections of society. The economic importance of the production factor natural

resources is hardly recognised and, more importantly, this production factor does not have

any political power in the state machinery itself, compared with the production factors

labour and capital. It is the environmental groups which have, in some cases, had the

countervailing power put pressure on the government (Van der Straaten, 1990). The

coherence between traditional economic theory, the balance of power in society, and

environmental politics is the main cause of the relatively weak results of the Dutch abate-

ment policy regarding acid rain.

- The Use of Instruments. When one wants to reach a certain goal in politics, it is necessary

to have a careful choice of the instruments to be used. As we havP seen before, the question

of the use of instruments is not dealt with in the NEPP (Opschoor, 1989; Jansen and

Opschoor, 1989). In one of the first versions of the plan there was an elaboration of this

problem and a description was given of how it could be tackled. Due to the influence of the

top civil servants and the ministries of Economic Affairs and Finance this part was deleted.

One may conclude that good tools are not wanted.

Levies have been used in the starting period of the ministry of Environmental Affairs. They

were used as a source of finance and the level of the levies was so low that they could not

regulate the behaviour of economic agents. High levies have the advantage that they can

bring down polluting activities. For the industry they have the disadvantage that they cannot

be manipulated in the collective decision-making process. As we have demonstrated

previously, there is a rich culture in the Netherlands of discussion, debate and collectivity,

which facilitates the marginalisation of instruments used in legislative norms. For instance,

the oil refineries have to deal with regional and national authorit:es regarding the norms to

be used in their plants. In this process of bargaining, oil refineries are able to use all

traditional neoclassical arguments to argue why they in particular should not be confronted

with strict norms: 'We have to go to Hamburg or Antwerp if these strict norms are

accepted'. The government and the oil refineries 'forget' then that in Hamburg the norms

are stricter than in the Netherlands, and in Antwerp they are nearly the same (Barmentlo,

1988).



This behaviour of polluting industries is found in all sectors of the economy. The arguments

are in nearly all cases supported by the Minister of Traffic, Economic Affairs and Agricul-

ture. The introduction of financial instruments, with the effect that polluting industries have

to pa}~ considerably, rule out the possibilities of bargaining sketched above.

- Costs and Benefits of Environmental Measures. There is a discrepancy between costs and

benefits when environmental measures come up for discussion. The costs of environmental

measures are either paid by the government or by certain well defined economic groups. The

benefïts of these measures are found in a decrease of environmental disruption. But many

environmental goods are not bought and sold on a market. So, the improvement of environ-

mental quality is hardly ever accompanied by a certain amount of money. This puts the

polluting industries in a very comfortable position. They can argue that they are confronted

with high costs as a result of 'all these environmental measures' and that the benefits for

society are extremely vague. And therefore, is the argument of agriculture interests, will it

be better first to diminish the pollution of motor cars, which is very important. The same,

but reverse argument is used by oil refineries, agriculture and other industrial activities. All

of them claim that first of all the problem should be solved in an international context.

When this argument is accepted in politics all the polluting industries know that the first five

or ten years nothing will be done.

6.8 Cor2clusions

From the previous discussion some conclusions may be drawn:

- The NEPP is the reflection of the sharp controversies between on the one hand, the

Minister of Environmental Affairs and, on the other hand, the Ministers of Econ-

omic Affairs, Transport, Finance and Agriculture. This controversy is hardly related

to traditional left wing or right wing politics. It stems from the conflict between the

production factor natural resources and the production factor labour and capital.

- This political conflict is strongly related to the dominance of traditional neoclassical

paradigms in Dutch economic policy and politics, which is probably more or less the

case in all Western countries. Economically relevant factors are only recognised as

far as they are reflected in prices on the market.

- In the last decade the Dutch government protected its own polluting industries very

successfully. The failure of the environmental policy in this period is intentional and

foreseen.



- The abatement of acid rain is one of the central issues in the NEPP. It can hardly be

seen how this NEPP could be realised, taking the experience of the last decade into

account.

- An analysis of the environmental policy of the Netherlands during the last two

decades teaches us that in most cases a sound environmental policy was the result of

pressure exerted by environmental groups. Green political parties are not important

in the Netherlands. Anyhow, they did not play any significant role during the last

decades. Green parties are in a difficult position in the Ne~herlands with their culture

of consultation and collectivity.

- The functioning of modern states, being involved in all economic processes in a

country, gave them a very weak position to argue against vested economic interests.

One cannot conclude that labour interests act differently from capital interests.

- In the NEPP no description or scenario can be found for how the reduction of the

volume of polluting industries or sectors has to be realised. This implies that one

cannot imagine how this decline should be realised with the help of environmental

politics (Pen, 1989).

In the next sections it will be demonstrated how these conclusions played a significant role

in the struggle between economic sectors to shift the burden of the severe norms to other

sectors.

7. Analysis of Policies Regarding the Abatement of Acid Rain in the Netherlands until

1990.

7.1 Introduction

The abatement of air pollution started in an early stage. The Law against Air Pollution

became effective in the early seventies. The implementation of this law was mainly influ-

enced by health problems in residential areas in industrial centres, which were locally

heavily polluted. This law resulted in measures to improve living conditions in these areas.

When we compare the situation of the seventies in the Netherlands and elsewhere in Europe

there are great differences, as may be demonstrated by Figures 7.1 and 7.2. Since 1950

there has been a sharp increase in the emissions of SOZ both in the Netherlands and

elsewhere in Europe. But in the seventies, there was a sharp decline in the Netherlands



which did not occur elsewhere in Europe. The substitution of oil and coal by natural gas in

particular in the Netherlands is important in this respect. Besides, the increase in the

emissions of NOx and NH3 is greater in the Netherlands than elsewhere. The sharp expansion

of traffic and intensive farming in the Netherlands is the primary reason of this.
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Figure 7.1 Emissions of acid and acidi- Figure 7.2 Emissions of acid arrd acidi-

fying materials in Europe, derived fying materials in the Netherlands,

from Zwerver, Bovenkerk and Mak, 1984 derived from Zwerver, Bovenkerk and

Mak, 1984

After 1980, when it became more and more clear that acid rain was the main cause for the

dying off of many forests in the Netherlands, a more ecological approach in the acid rain

policies could be recognized. Moreover, the policy against acid rain gained momentum in

the eighties. More and more people became aware of the unwanted side-effects of air

pollution. In this section the results of the different policies to reduce the acidifying deposits

will be discussed. Special attention is given to the distributional effects.

7.2 The reduction of SOZ deposits

From the figures in the Milieuprogramma 1988-1991 (Minister van Volkshuisvesting,

Ruimtelijke Ordening en Milieubeheer, Minister van Landbouw en Visserij en de Minister

van Verkeer en Waterstaat) and Figure 1.2, it can be concluded that in the eighties the total

emissions of SO, have been reduced by nearly 40 per cent.



7.2.1 Power plants

The emissions of power plants have been reduced by 60 per cent. This reduction is the result

of ineasures implemented by the Minister of Environmental Affairs. He reduced the limit of

the sulphur content of the oil to be used as a fuel in refineries and power plants. In power

plants it is possible to use natural gas, coal and oil as a fuel. All these types of fuels have

different characteristics as far as the content of sulphur goes. Natural gas does not contain

any sulphur, whereas coal or oil can have different percentages of sulphur.

Till the end of the seventies arguments related to air pollution were given a low profile. In

this period arguments in the field of energy policy were given more attention. Diversifica-

tion of the types of fuels and a low price of electricity were the main arguments. In the

seventies natural gas, which does not contain sulphur, was the main fuel in power plants.

So, this increased use of natural gas resulted in a sharp decline of SOz emissions as can be

concluded from Figure 7.2.

However, at the end of the seventies coal became cheaper than natural gas and oil. The

Minister of Economic Affairs (1979-1980) was of the opinion that the competitive position

of Dutch exporting industries had to be given more attention by using more cheap coal as a

fuel in power plants. It was said that a lower price of electricity was necessary; in addition,

the environment had to be protected by a desulphurisation of the fumes by 50 per cent. The

State Secretary of Environmental Affairs agreed with this percentage. It was argued that

from the financial point of view a higher percentage of desulphurisation was impossible

(Tolsma, 1983).

However, there were strong objections to this opinion in the environmental movement and

elsewhere in society. These objections became manifest when the government tried to

implement the new norms of desulphurisation. The first power plant to be reconstructed for

the use of coal was the plant on the Maasvlakte near Rotterdam. The municipality of

Rotterdam could not agree to a desulphurisation percentage of 50. They went to court, as

they were of the opinion that a desulphurisation of 90 per cent was desirable (Anonymous, 7

July 1983). Rotterdam was proved right. There were hardly objections from the Minister of

Economic Affairs because of the relatively low costs of desulphurisation of this particular

power plant. Even in the case of a reduction of 90 per cent the electricity price was still

competitive (Scholten and Van Seeters, 24 March 1984).



Serious difficulties started, however, when the reconstruction of the plants of Borssele and

Geertruidenberg came up for discussion. The power plant of Borssele had to be rebuilt to

enable the use of coal as a fuel. Borssele is located in the agrarian province of Zeeland,

where the Christian Democrats have always had a large majority. The farmers of this

province, most of them Christian Democrats, were afraid of the negative effects of a coal-

fired power plant on their agrarian soils. Therefore, they put pressure on the Christian

Democrats in the Second Chamber not to accept a percentage of 50. During the discussions

in Parliament the Christian Democrats argued that a desulphurisation of 50 per cent would

harm the environment too much.

The Minister of the Environment had, however, already consented to this percentage with

the Minister of Economic Affairs (Anonymous, 15 February 1984). In addition, the

Provincial Executive has already given a permit of 50 per cent. The Provincial States and

the Lower House, however, did not agree. It was argued by them that the Public Health

Inspector should appeal to court. In this period of delay the Second Chamber could

introduce more severe norms. In particular the Minister of Economic Affairs strongly

opposed this plan. He argued that if a higher percentage would be accepted, it was not the

industries but the households which would pay these higher costs (Anonymous, 21 March

1984).

The Samenwerkende Elektriciteitsproducerende Bedrijven, which is the cooperative body of

all Dutch electricity producers, said that they would never agree; they were willing to fight

till the end (Scholtens and Van Seeters, 24 March 1984). In the meantime the environmental

movement started a campaign. They occupied the chimney of the power plant in Geertrui-

denberg. They argued that a desulphurisation of 100 per cent was necessary. The chairman

of the board of the electricity producers argued that such a percentage would result in higher

electricity costs, which would harm the exporting industries and the level of employment in

many industries (Anonymous, 4 April 1984). However, it has to be said that the price of

electricity produced by the Geertruidenberg plant was one of the lowest in the Netherlands

(Fransen, 1984).

The Provincial Executive of Noord-Brabant, which is the province in which the Geertruiden-

berg plant is located, were put under pressure. Farmer organisations in the province of

Zeeland and some adjacent municipalities of the Borssele plant went to court (Anonymous,



14 April 1984). Even on the boards of electricity producers divergent views were put

forward. The electricity board of the Province of Friesland proposed, for instance, to look

for other options (Anonymous, 27 April 1984).

The debate started again in the Second Chamber. A resolution was passed in which it was

stated that all power plants should be desulphurised completely in the case they would be

operative after the year 1995. The Minister of the Environment advised against the accept-

ance of this resolution. In his view a consultation of the Minister of Economic Affairs and

the Samenwerkende Elektriciteitsproducerende Bedrijven should be given more priority

(Anonymous, 15 May 1984).

In the meantime a sharp dispute started between the Minister of the Environment and the

Minister of Economic Affairs about the question who should pay the higher costs. The

Minister of Economic Affairs stated that it was impossible for the exporting industries to

absorb these costs. Nevertheless, the cabinet agreed with the solution of the Second

Chamber and decided that the power plants of Geertruidenberg, Borssele and Nijmegen

would be completely desulphurised (Klein, 15 May 1984).

However, this was not the end of the story. The Samenwerkende Elektriciteitsproducerende

Bedrijven were of the opinion that they were not obliged to follow the decision of the

cabinet. They stopped the reconstruction of the Geertruidenberg power plant. They said that

a desulphurisation of 100 per cent could only be realised in the course of time. The higher

costs would have to be paid by the government (Anonymous, 8 June 1984). However, the

position of the boards of the power plants became untenable. They started the reconstruction

of the Geertruidenberg plant again. They stuck to their basic opinion that the additional costs

should not be paid by the households but by the state (Anonymous, 12 September 1984).

However, the cabinet decided that the households would have to pay higher prices and not

the government or the industries.

It can be concluded that it was not the Minister of the Environment who took the lead in this

case. On the contrary, he was on the side of the Minister of Economic Affairs for a long

period. This demonstrates the strong influence of the traditional economic arguments on the

acid rain policies. It was the Second Chamber, influenced by local groups, that exerted

pressure on him. The outcome of this struggle about the power plants was significant for the



level of pollution as the power plant of Geertruidenberg and that of Nijmegen took second

and third place in the top-ten list of Dutch acidifiers (Fransen, 198413).

7.2.2 Oil refineries

In the eighties oil refineries reduced their emissions by approximately 35 per cent. This level

is considerably lower than the reductions of the power plants in this period. There are two

ways to reduce emissions in oil refineries. The first is to use crude oil with a low percentage

of sulphur in the production process; the second is to desulphurise the fumes. Norms have

been introduced on fumes as well as on crude oil. Permits given to oil refineries are based

on these two norms. In 1983, the total amount of sulphur dioxide emitted by oil refineries

was 93,000 tons (Minister van Volkshuisvesting, Ruimtelijke Ordening en Milieubeheer,

Minister van Landbouw en Visserij en Minister van Verkeer en Waterstaat, 1987-1988).

However, the permits gave the oil refineries a total limit of 215,000 tons SO: (Van Ooyen,

1985). This implies that there was a wide gap between the permit and the level of emissions.

The result of this was that more severe norms could be introduced without causing any

troubles to the oil refineries. This clearly demonstrates how comfortable the position of the

oil refineries was in this period. Even a reduction of 50 per cent would not give any

additional costs to the refineries.

During the discussion about the Indicatief Meerjarenprogramma Lucht 1985-1989 (Minister

van Volkshuisvesting, Ruimtelijke Ordening en Milieubeheer, 1984-1985) it became already

clear that oil refineries would not be confronted with severe norms. The Minister of the

Environment stated in the Second Chamber that the strict norms of the German Grossfeuer-

anlageverordnung would be introduced in the Netherlands with the exception of oil

reiineries. Dutch refineries export a high percentage of their production. Therefore, they had

to compete with other refineries located abroad. So, the Minister of the Environment said, it

was impossible to introduce severe norms in Dutch refineries.

It is true that Dutch refineries export 70 per cent of their production. However, 50. per cent

of their export goes to Germany. This country in particular has introduced severe norms

which implies that 65 per cent of the Dutch production cannot be harmed when severe

norms, in the Netherlands are introduced. So, it is very unlikely that a reallocation of oil

refineries to France or to Germany would be realised, as was argued by the Miníster of the

Environment in Parliament (Anonymous, 2 October 1985).



The position taken by the Minister of the Environment is difficult to comprehend. In the first

place the oil refineries are the highest emitters of SO~ in the Netherlands, which should have

stimulated him to the Minister of the Environment to introduce severe norms instead of

protecting these polluting industries. In addition, it was in particular these oil refineries

which had a very comfortable competitive position, which will be demonstrated in the next

paragraphs.

At the end of the seventies it became clear that a considerable shift in the demand for

refinery products was taking place as an increasing demand for lighter fractions came up.

This had the effect that oil companies had to build new refineries in which deep conversion

of the crude oil could be realised, enabling them to increase the quantity of lighter products.

Esso was the first company which built a new refinery: the Flexicoker. In 1980 Esso had a

permit for this oil refinery of 28,000 tons S02 (Openbaar Lichaam Rijnmond, December

1983). The Flexicoker had an emission of 10,000 tons SO:, which level could be reduced to

5,000 tons.

It was said by Esso that the reduction of the emissions had been based on environmental

considerations. However, after some deliberations Esso agreed that the reduction of the SO:

emissions had been realised with a profitable investment (De Bruyn and Van Ooyen, 1986).

This was confirmed by investigations of Pulles and Wiersma (1985), who calculated that

Esso could make a profit of Dfl. 3570. - to Dfl. 4080. - for every ton of SO, with which

they lowered their emissions compared with the situation in their old refineries. It was the

new technology of deep conversion, introduced to satisfy another type of demand, which

made these profits possible.

These figures of the new refineries have never been used by the Dutch government. They

published in all memoranda that a reduction of one ton SOZ in emissions in oil refineries

would cost the refineries Dfl. 2500. -. However, these figures were based on the old

techniques of desulphurisation of fumes, which were only appropriate in the old refineries

and not in the new ones. This has been stated in investigations made by Bains (1980), who

calculated an amount of Dfl. 1740. - to Dfl. 2200. -; Van Oostvoorn and Tangena (1985)

found the same figures as the Dutch government used in their publications.



This means that the Dutch Minister of the Environment did not use the correct figures

during the debate in Parliament. The low reduction level which was the result of the debate,

was based on incorrect data. The oil refineries were not confronted with high costs when

they reduced their emissions in their new refineries. On the contrary, they made profits on

that part of their investments with which they lowered theír emissions.

Lastly, more attention has to be given to Shell. They take the fir5t place on the top-ten list

of the Dutch acidificators. Shell built a new refinery too, the Hycon. The old reiinery of

Shell emitted 70,000 ton SOZ in 1983 (Fransen, 1984). This level was higher than ever

before (Openbaar Lichaam Rijrunond, 1983). In 1985, when they decided to construct the

new Hycon refinery they wanted a permit of 53,000 ton. Compared with the similar Esso

refinery a permit of 15,000 ton would have been a reasonable figure. If this refinery had

been built in Germany, where strict norms were common practice, the permit would have

been 4,000 till 8,000 ton (Fransen, 1985). The regional authorities of Rijnmond, who were

the authorities to give the permit, were of the opinion that strict norms should be introduced.

However, Shell did not agree. Due to heavy pressure on the Minister of the Environment,

the last one pressed Rijnmond to agree with weak norms.

Some conclusions can be drawn from this part of the case study on the reduction of SO~:

~` The Minister of the Environment protected the polluting power plants as well as the

oil refineries.

~` Incorrect data on costs were used by the Minister of the Environment during the

debate in Parliament.

~` Power plants were able to shift the increased costs away to the households. The

Dutch government protected the polluting export industries.

~ Oil refineries reduced the emissions with lower percentages than power plants. It

was said by the government that severe norms would increase costs to oil refineries

too much. However, oil companies could made a profit on the reduction of

emissions.

~` Shell was given a special treatment. The Minister of the Environment was forced to

agree with very weak norms.

~ The general conclusion is that the distributional effects of the policies to be imple-

mented completely overruled all environmental decisions. The debate started at the

moment that environmental measures had to be taken. However, there was no



institutional framework where the resulting problems could be discussed and

canalised. This implies that the bargaining process started again whenever measures

had to be introduced. There was no centralised arena where the issues were brought

up for discussion. All actors involved behaved as if other interests did not play any

role.

However, it can be concluded that all actors were aware of the distributional effects. They

knew that severe norms had to be introduced aiming to reduce all emissions. All types of

power play were used in trying to shift the burden to other sectors.

7.3 The reduction of NOx deposits

It can be said that during the eighties the emissions of nitrogen oxides have not been

reduced. The main emitters of NOx are motorcars, oil refineries and power plants.

When acid rain abatement became an issue in the beginning of the eighties, most attention

was given to the emissions of sulphur dioxide. Due to a reduction of the emissions of SO~

the abatement of NOX became more relevant. However, the reduction of nitrogen oxides

emitted by power plants did not get much attention in this period.

The government can reduce the emissions of power plants by implementing severe norms in

the permits. German norms are very severe; they use a norm of 200 mg~m~ (Olthof, 1988).

The provinces of Noord-Holland and Noord-Brabant which were involved in the renewal of

permits of power plants had the intention to implement more severe norms than the Minister

of the Environment proposed in a memorandum. The minister tried to persuade the

provinces to accept weaker norms (Note Natuur en Milieu, 16 1VTarch 1988). The province

of Noord-Brabant, however, implemented in the permit of the Geertruidenberg power plant

a more severe norm than was advised by the minister. However, this norm of 400 mg

NOXIm' is considerably higher than the German norm (Bielars, 1988).

We notice the same types of arguments here as in the case of the desulphurisation of the

fumes of the power plants discussed in the previous section. And again, it was the Minister

of the Environment, who tried to implement weak norms. In this case, the prices of

electricity, surely have played the most significant role as has been demonstrated before.



The emissions of motorcars can only be reduced by the introduc~ion of either a lean burnt

engine or a catalyser. However, only a catalyser can reduce the emissions by 90 per cent.

This is the reason why this option has been chosen in the European Community. The

complications accompanying this process of introduction has been analyzed by Dietz, Van

der Straaten en Van der Velde (1991). The general opinion is that the Dutch government

took the lead within the European Community trying to implement severe norms. There are,

however, more arguments in the debate.

The bargaining process in the European Community led to a step by step introduction of

severe norms. The first types of cars were to be equipped with a catalyser in the beginning

of 1986. The Dutch government introduced a fiscal system by which the buyer of a car

equipped with a catalyser would pay the same price as the buyer of a car without one. In

this situation the vast majority of the Dutch population who had the intention to buy a car,

would buy one with a catalyser. Volvo-Car was afraid that these types of ineasures put its

models at a disadvantage as compared with other brands of cars equipped with a catalyser

(Aarden, 14 March 1986).

Volvo-Car wrote a letter to the Second Chamber to the effect that special arrangements

should be realised to protect them against competition. There was a sharp debate in the

Second Chamber in which the Minister of the Environment argued that special measures

benefitting Volvo-Car would not be accepted by the European Commission (Anonymous, 14

March 1986). It was proposed by the right wing liberal party to give a subsidy of Dfl.

400. - to each buyer of a Volvo-Car to strengthen the competitive position of Volvo-Car.

This subsidy should be paid by all buyers of a motorcar other than a Volvo. It was said:

'We did not give a subsidy of Dfl. 1 billion to guarantee the employment situation at Volvo-

Car to subsequently ruin the employment there because of some environmental measure

(Aarden, 14 March 1986)'. After a long debate the Second Chamber decided that this

subsidy would be given for a period of a year to overcome the difficulties of Volvo-Car. Of

course, this measure was absolutel}~ contrary to all international agreements made previous-

ly. Nevertheless, the European Commission did not take steps against the Netherlands which

protected their motorcar industry against all agreements (Van den Broek, 29 March 1986)

The introduction of a catalyser on new cars at the end of the eighties could not have had

significant effects on the level of emissions in the eighties. As motorcars have a life of ten



years on average, it will take ten years before all cars on the road are equipped with a

catalyser. Hence, the reduction in the emissions by cars will be a slow, protracted process.

However, this will only happen when the number of motorcars do not increase and when the

mean mileage will not change. Both conditions are not fulfilled.

A shift in the number of travellers from private cars to public transport would result in a

decrease of emissions, as the emissions in public transport are relatively lower. This is the

reason why in the National Environmental Policy Plan of 1989 it is said that such a shift is

needed. However, in the beginning of the eighties measures were taken having the opposite

effect. In the Tarievenplan Openbaar Vervoer (Minister van Verkeer en Waterstaat, 1982-

1983), the minister argued that public transport is too highly subsidized. This resulted in an

increase of the state budget's deficit. This had to be reduced and a cut in subsidies was a

possibility.

In the Tarievenplan it was argued that the subsidy needed to be decreased by Dfl. 456

million. This could be realised by an increase in the price of a ticket. Such an increase

would result in a loss of ;,asengers, who are not willing or not able to pay a higher price.

As every ticket is accompanied by an amount of subsidy, a decrease of passengers would

lead to a lower subsidy. It has been calculated that this would lower the level of the subsidy

by Dfl. 288 million. The increase of the price of the tickets would result in an increase of

receipts of Dfl. 168 million. This would result in a total saving of Dfl. 456 million. To

reduce the deficit of the state budget passengers were persuaded not to use public transport.

The environmental movement argued that this was not the way to bring NO~ emissions of

motorcars to a lower level (De Bruin, 1983; Bruggeman, 1984).

When dealing with acid rain policy, the relative prices of the use of a motorcar and public

transport are relevant. De Consumentenbond (Anonymous, January 1989) investigated the

price level of motorcars and public transport in the eighties. It appeared that from the

beginning of the eighties the increase in the price level of transport when a car was used,

was lower than that of the costs of living. The increase in the price level of public transport

was, on the contrary, higher. It can be concluded that motorcars became relatively cheaper

and public transport became more expensive. Of course, this did not support acid rain

policy.



Lastly, attention has to be given to the increase of the speed limit on highways from 100 to

120 kilometre per hour which was realised in the eighties. During the oil crisis the speed

limit on highways was fixed at 100 kilometres per hour. However, already in the beginning

of the eighties politicians of the right wing liberal party argued that this level had to be

increased to 120 kilometres. They were of the opinion that drivers were not willing to

restrict their speed to 100 kilometres. The Minister of the Environment, however, stated that

an increase in the speed limit was out of the question, as a rise of 20 kilometres would

increase emissions by 40q (Klein, 30 October 1984). The right wing liberal party promised

that they were willing to increase the speed limit, if they came to power after the elections.

In 1983 this was the case. The effect was that this party pursued a campaign for many years

arguing again and again that this low speed limit could not be maintained at all.

In the beginning of 1988 the question was discussed in Parliament. The Minister of the

Environment wrote a confidential letter to his colleague of Traffic and Construction in which

he argued that an increase in the speed limit would be an offence to his acid rain polic}~

(Aarden, 9 March 1988). Nevertheless, the Second Chamber followed the Minister of

Transport and Construction using the completely unbelievable argument that a rise in the

speed limit would be better for the environment (Anonymous, 10 March 1988).

From this section the following conclusions can be drawn:

~` The price level of electricity proved to be more important than a sharp reduction in

the emissions of NOX by power plants.

~ The increase in a speed limit on highways was given higher priority than a

stabilisation of emissions b}~ cars.

~` The price level of public transport increased more than that of motorcars. The deiicit

of the state budget neutralised acid rain arguments.

~ The Netherlands gave an extra subsidy to 'dirty' types of Volvo-Car. This subsidy

was paid by all buyers of a motorcar other than a Volvo. It was the employment

argument which was given first priority.

~` The general conclusion is that absolute priority was given to motorcars. It was the

aim to give a better profile to the right wing liberal party of which the vast majority

will never use public transport. In addition, priority was given to the budget of the

state, a low price of energy, and the protection of employment. In this case the

political conflict is evident. It is between the car drivers and others. Lastly, it has to

be said that traditional economic arguments were given a high profile.



7.4 The reduction of NHj deposits

The deposits of NH3 were not decreased in the eighties. This was not caused by a lack of

plans about the introduction of a sound environmental policy. It proved that farmers were

able to neutralise nearly all measures, and sometimes they did more than that: they increased

emissions. The cattle breeders were confronted with the introduction of the superlevy of the

European Community. They had to pay more when their cows were giving more than a

certain fixed level of milk. It was only this measure which had a negative effect on the

production of manure. In 1980 the production of ammonia caused by cows reached a level

of 112,000 tons; in 1983 it was increased to 119,000 tons and in 1986 after the introduction

of the superlevy it decreased to 106,000 tons. However, one should not overlook that the

superlevy was not introduced to reduce the amount of manure. The intention of the

introduction of the superlevy was to lower the expenditures of the European Community.

The manure of pigs is a matter that has to be discussed separately. In 1984 the Second

Chamber had the opinion that farmers should not be confronted with the introduction of

severe norms (Anonymous, 15 May 1984). However, without any discussion the Minister of

Agriculture and the Minister of the Environment introduced a new bill into Parliament, the

so called Interimwet Varkens- en Pluimveehouderij. In this bill it was argued that no new

establishments in the field of intensive cattle breeding were permitted in the East and the

South. Existing establishments in these regions could be expanded by 10 percent. A couple

of temporary provisions were included in the bill which meant that farmers who had just

started the building of a new establishment could finish that (Paumen, 3 November 1984).

The farmers and their organisations were dead against this bill (Anonymous, 15 November

1984). Nevertheless, it passed Parliament and the severe measures were a reality. However,

between 1983 and 1986 the emissions of NH3 emitted by the manure of pigs increased by 20

per cent. This was caused by the role of rural authorities who gave many farmers a permit

to expand by saying that the farmers were already in the process of building a new establish-

ment.

The Interimwet was a temporary measure and in 1987 a definitive law would be passed.

Farmer organisations did what they can to realise weak norms (Horsten, 14 March 1986;

Anonymous, 6 March 1986). The Lower House decided that a step by step approach would

give the best results. In winter it was forbidden to put manure on the ground (Anonymous, 8



April 1986). In addition, the amount of manure which could be taken to the land was given

a limit based on the amount of phosphorus. In 1991 and 1995 these limits would be reduced

to 350 kilo per hectare and to 175 kilo.

The farmers had to pay a levy. As it was not allowed to bring manure to the land in winter,

they have to build silos. In February 1988 new discussions came up. Most farmers did not

build sufficient silos which caused great problems (Anonymous, 4 February 1988). In

addition, it was not clear what should be done with the great surpluses of manure which

were the results of the 'severe' norms. After 15 February, however, the problems vanished

as it was allowed from that moment on to bring manure to the land.

In 1988, new data became available (Schneider, 1988). The situation of the forests became

worse and worse. Immediately, the public debate started again. Farmers became aware of

the coming publication of the National Environment Policy Plan in 1989, so they waited till

the plan would be published. When this was the case the discussion started again.

The following conclusions can be drawn:

~` The agricultural sector came in a difficult position. They were forced by the

decisions of Parliament to introduce severe norms.

~` On the other hand, they were able to increase the total number of pigs with the help

of fraudulent regional authorities.

~` Farmers are losing support in Parliament and in the Ministry of Agriculture. Actors

are convinced that the introduction of severe norms are inevitable. Nevertheless, it is

the only sector which has been able to increase their emissions. The construction of

new social arrangements proved to be very difficult.

8. Analysis of Policies Regarding the Abatement of Acid Rain in the Netherlands after

the Publication of the Dutch National Environment Policy Plan.

8.1 Introduction

After the turbulence accompanying the acceptance of the National Environmental Policy

Plan, the fall of the cabinet, and the publication of the National Environment Policy Plan-

Plus, a slightly more elaborated version of the first one, it was quiet on the environmental



policy front. Actors were waiting to see how the plan would work in reality. The environ-

mental awareness of the population did not decrease in the beginning of the nineties. From

investigations it became clear that 70 per cent of the population was willing to give up any

increase in income for a period of ten years under the condition that the increased productiv-

ity should be used for solving environmental problems (Anonymous, 11 April 1991). The

period after the publication of the National Environmental Po:icy Plan can be seen as

confusing. On the one hand, there was an increasing environmental awareness among the

population which influenced political parties to call for more measures. This resulted, for

example, in a political shift by the Labour Party which agreed to accept the environment as

a leading principle in political action by putting the environment above income. (Van

Venetië, 2 Februari 1992). The FNV, the largest labour union, discussed a possible trade-off

between the environment and employment. Formally speaking, they were of the opinion that

the environment had to be given a high priority, however, as soon as a decrease in the level

of production becomes inevitable as a result of the introduction of severe norms, this union

will defend the level of production and employment (Anonymous, 21 March, 1991).

The presentation of the National Environmental Policy Plan took place in a period of a

relatively high level of economic activities and employment. However, the economic

situation became worse at the beginning of the 1980's which resulted in a shift of the

political focus towards the traditional economic parameters. Polluting sectors reacted

immediately to these changing condition. In the next sections we will discuss these develop-

ments using the level of acidifying emissions as a starting point for our discussion. Regard-

ing the different acidifying substances it can be concluded that initially the deposits of NOx

were rather stable. The general opinion was that these deposits would decrease in the near

future due to measures which had recently been introduced. However, the position of public

transport and the exploitation of Schiphol Airport led to some debate as will be shown in

Subsections 8.4 and 8.5. The deposits of SOz were decreasing. It can be concluded that the

measures which were introduced in the previous period had had an effect. This cannot be

said of the ammonia emissions caused by intensive livestock breeding. It is the only sector

which was not able or not willing to implement severe norms effectively.

It has to be stressed that the position of the farmers in general became increasingly awk-

ward. The European Commission tried to decrease its expenditures on agriculture. The

continuous increase in the production of the agrarian sector had to be stopped. A general



feeling arose that in one way or another the levels of production had to be reduced. In

addition, the United States put pressure on the European Community to lower subsidies and

force the European farmers to compete on the world market without subsidies. Increasingly,

experts in the European Community became convinced that something needed to be done.

This development run parallel to the introduction of more severe norms in 1991 and 1995 as

has been decided in Parliament at an earlier stage. This led to a critical situation for the

farmers as is shown in the next section.

8.2 The struggle of the farmers

In the National Environment Policy Plan it was said that the :otal level of acidification

should reach 1400 acid equivalents per hectare per year in the next century. From Figure

1.2 it can be concluded that the recent depositions of ammonia were already higher than this

figure. This implies that, given the fact that oil refineries, electric power plants, and

automobiles would claim some part of the 1400 level, the emissions of ammonia have to be

reduced very sharply. In the past the farmers and farmer organisations had been able to

increase the level of their emissions. By doing this, they had frustrated the distribution of the

limited quantity of 1400 acid equivalents. The farmers were not permitted to use the greatest

part of these 1400 acid equivalents.

However, the farmer's organisations have traditionally held a strong position in the

Netherlands. The Christian Democratic Party and the conservative liberal party (VVD) have

always been strong supporters of the agrarian sector. This support is based on electoral as

well as on economic arguments. Traditionally, more than 90 per cent of the farmers vote for

one of these two parties. On the other hand, the agrarian sector normally has a strong

positive effect on the balance of trade, that is the agrarian sector contributes a high surplus

to this balance. Of course, this is only the case when traditional monetary figures are taken

into account. The integration of the environmental costs to Dutch society in the agrarian

trade equation could substantially dimish or even eradicate this surplus.

In recent years, however, the support of the political parties mentioned previously, has

diminished sharply. The attempts of the European Union to curb the financial support to

farmers, is an important factor in this decreasing support. In addition, there is an increasing

societal awareness of the environmental disruption which had resulted from modern Dutch

agrarian practices. This awareness has brought these political parties to the conclusion that



emissions of ammonia need to be diminished sharply. This change in opinion has put the

farmer's organisations in a difficult position. Traditionally, these organisations bargained

with the government about the introduction of environmental norms in the agrarian sector.

By doing this, they supported the Minister of Agriculture, who argued that he needed the

support of these organisations in order to convince the individual farmers that they should

follow the new policy of the administration.

These organisations found their rationale in their intermediate position between the farmers

and the administration. The government as well as the farmer's organisations gained from

this bargaining process. In the new situation of decreasing support in the political field the

gains were no longer on the side of the farmers. Farmers became increasingly aware of the

shrinking political support they were receiving from the general public and the political

parties. This put them in a difficult position. They were no longer inclined to see the

farmer's organisations as a representative of their interests. The results of the bargaining

process between the government and the farmer's organisations were seen by a large number

of farmers being dictated by the government. This led to a polarization with the farmers on

one side and everyone else including the Minister of Agriculture, the farmer's organisations

and the political parties, on the other.

This position was the result of on the one hand, the implementation process of the norms

and standards of the National Environmental Policy Plan resulting in concrete measures to

be taken in agricultural and environmental policy. On the other hand, the general influence

of the European Union policy cannot be overlooked in this process. In the next sections, an

overview is given of this implementation process.

8.2 The reduction of the NHj emissions

8.2.1 The legislative framework

The environmental problem of intensive livestock breeding in the Netherlands was defined in

several ways. It led to a surplus of manure which caused environmental problems by

emitting ammonia and by seaping nitrate into the groundwater reservoirs. The latter

phenomenon can be prevented by relocating farms to regions where manure surpluses are

irrelevant. Private farmers were, in many cases, inclined to accept this relocation. However,

many municipalities in areas where manure surpluses were formerly non-existant, were not

willing to accept this influx of polluting farms. These municipalities often resorted to the



Nuisance Act as a tool for neutralising these activities by individual farmers. It has to be

stressed that this type of relocation of polluting farms could not solve the problem of high

emissions of ammonia which had to be reduced sharply on a national level.

Another measure to reduce the problem of manure surpluses is the construction of the

manure processing factories. The manure has to be brought to these factories. In the

factories the liquid component of the manure is extracted leaving behind manure pallets. The

idea was that these manure pallets could be sold to other farmers in Europe. The initiative to

construct these factories was taken by the Minister of Agriculture in 1988. It was argued that

the total capacity of these factories would have to be 5 million tons by the year 1995

(Gerard Reijn, 21 September 1991). The introduction of more severe norms would, by

definition, increase the total amount of manure surpluses which would have to be handled

somewhere. These manure factories were seen as an acceptable method for reducing the

levels of the manure surpluses in the future. By introducing this tool the minister could

claim that in the future a reduction of the surplus to an acceptable level would be attainable.

However, there were several barriers which accompanied the introduction of these factories.

In the first place, the high costs of these production processes would result in a relatively

high price for the manure pallets. The Minister of Agriculture decided to subsidize the

construction of the buildings for 35 per cent of the costs. A levy on manure was used to

finance the costs running of these factories. However, the European Union was initially, of

the opinion that such a levy would disrupt competition on the manure market, in particular

competition by chemical manures. After some deliberation the European Union finally

agreed with this construction, arguing that the measures aimed at a reduction of environ-

mental problems (Oscar Garschagen, 12 March 1992).

However, even in the case of strong financial support to these factories, it can be doubted

that they will be working in 1995 as was said by the Minister of Agriculture. Even the

Rabobank, which is the most significant investor in agriculture activities, came to the

conclusion that these factories would be too expensive. Hence, they were not willing to

invest in these factories (Anonymous,.21 October 1992). If these factories are not in place

by 1995, as is generally expected, this will result in increased manure surpluses. This

implies that other measures such as the reduction of the number of pigs are inevitable.



This brings us to the core of the manure problem, namely the reduction of the manure

surplus which is a result of farming activities. There has been a lot of discussion on how this

can be achieved and this discussion has resulted in two departure points. The first is the

determination of a standard which could be taken as a criterion for the definition of the

manure surplus. The other is based on the responsibilities of the municipalities, which would

have to issue licenses to farmers who wished to expand their level of production in intensive

livestock breeding.

In the law, a standard on phosphate has been introduced as a criterion for the definition of

the manure surplus. This standard is defined as a limited number of kilos which can be

spread on a certain area of land. A distinction is made according to the types of crops which

are grown on the land. This standard will be lowered in 1991 and in 1995. If the same

amount of manure production is assumed then in these two years the manure surplus will

increase. The farmers will have to pay a levy which is based on the definition of the manure

surplus using the standards of the law. To calculate this surplus farmers have introduced an

accounting system in which the inputs of nutrients and the outputs of manure are registered.

This is a complicated system as technical factors such as the type of the crop play a role in

determining the final surplus amount for a particular farmer. These accounts are checked by

the government in order to determine the total levy to be paid by the farmer. The levy is

seen as a regulative one which will lead to reductions in the total level of manure in the

course of time. In addition, the law prohibits farmers from spreading manure in the winter

when plants cannot absorb manure. This implies that farmers have to invest in silos which

can be used during the winter for storing the manure.

Such a legislative system prohibits from overfertilizing that is, using more manure than is

the standard as defined by law. The standards are based on the capacity of plants to absorb

nutrients. An introduction of such an ecological standard directly after the law has been

introduced, would instantaneously an enormous surplus of manure. That is the reason why

the standards are raised over a period of time. This gives the farmers sufficient opportunity

to take certain measures to reduce the total amount of manure. At least, that is the option

given by the government. If farmers do not change their practices they will have larger

surpluses which will result in higher levies.



In such a legislative framework, with norms which are dependant of particular circumstances

and an accounting system which provides the total amount to be paid by the farmers,

malversation is not difficult. One possibility is to bring the manure to Belgium where the

legislation is currently less strict than in the Netherlands. In addition, the maintenance of the

Manure Law in Belgium is worse than in the Netherlands. Of course, these types of export

are illegal. Nevertheless, it is certain that large amounts of manure disappear in this way

(Hans Horsten, 2 May, 1992). Investigations made clear that, for example, in the Province

of Noord-Brabant in 1991 and 1992 3 million tons of manure could no longer be traced by

the government. They had 'disappeared'. The general opinion is, that this manure was

exported to Belgium. As a result the Provincial Executive of the province of Noord-Brabant

put pressure on the Minister of Agriculture to check the farmers more accurately (Anony-

mous, 7 October 1993. The Minister of Agriculture and the Minister for the Environment

were afraid they were not able to check the farmers sufficiently. Therefore they introduced a

new legislative framework at the end of 1993 in which farmers were responsible for the

results of their activities. In this way, the farmers were free to organise their agricultural

activities as they wishes with the sole limitation that they need to meet the legal standards

for manure processing in the law. How they realised this, was their responsibility (Anony-

mous, 14 December 1993. Parliamentary support for the legislation was weak. Political

parties saw this initiative as the only possibility for solving the problem, but they were not

enthusiastic about it.

Another tool for reducing the effects of the emissions of ammonia can be found in the

Nuisance Act which makes municipalities responsible for granting permits to farmers who

intend on expanding their livestock operations. Such a permit could only be given if certain

conditions were fulfilled. In particular municipalities which were threatened by high levels

of ammonia emissions, this was seen as a useful instrument for regulating emissions. The

municipalities were not always certain how to apply the rules which eventually led to

litigation by various environmental groups. They went to court in all situations when permits

were granted what they perceived to be against the rules of the law. The crucial point was

whether or not the so-called background deposition had been into account; in cases in which

there was already a high level of acidification in a given municipality no. permits were to be

given to facilitate expansion of production. The Council of State decided in the beginning of

1993 that the background deposition had to be taken into account. This implied that from

that moment on all expansion of production could be prevented by litigation (Piet van

Seeters, 21 January 1993).



This decision of the Council of the State gave rise to a sharp controversy between farmers

and environmental groups, in particular, in the regions of the South and the East. Farmers

said that an uproar would result if the maintenance of the Nuisance Act were realised

according to the decision of the Council of the State (Jan Westerhof, 30 January 1993). The

Minister of Environmental Affairs went to the region where the controversies were apparent.

He discussed the problems with the farmers and promised them that something would be

done. After consultation with the Minister of Agriculture an Emergency Act was discussed

in Parliament. In due time this act was accepted resulting in the negation of background

deposition in cases in which the expansion of production of intensive livestock breeding was

at issue. This solution was deemed satisfactory by the farmers. The environmental move-

ment, however, could not understand that a Minister of the Environment could accept such

an emergency act which would neutralise all actions against ongoing acidification. They said

that it would be disastrous to the environment. (Anonymous, 9 February 1993; Marieke

Aarden, 5 March 1993). In reality, the farmers who did not have a permit for the number of

cattle they had, found their operations legalised by the introduct-on of this emergency act.

Such a situation was seen as unacceptable.

The general reaction, outside the world of the farmers, was negative. It was considered

unacceptable that at the moment that the Court of State took a decision which made it

possible to prevent every expansion of intensive cattle breeding in all regions in which

background deposition was already too high, the Minister of the Environment neutralised this

perfect instrument. It was the political pressure of the farmers on the decision-making

process which resulted in this peculiar initiative (Marc van den Broek, 10 February 1993).

The aldermen in a small number of municipalities in the most acidified regions of the

country argued that such a law made it more difficult for them to obtain an acceptable level

of acidification. The municipality of Asten said that they were forced to stop checking for

acidification and that from that moment on acidification could no longer stopped in their

municipality (Anonymous, 13 February 1993; Anonymous, 18 February 1993). The

Minister of the Environment declared, however, that a further inc:ease in acidification could

not be accepted (Anonymous, 22 February 1993). This opinion did, however, not change,

the significance of the emergency act. It can be concluded that the farmers in the East and

the South who wanted to expand their production won this particular battle.



8.3 Political controversy as a process.

In this section we will discuss the whole political process surrounding the emission reduction

of ammonia in recent years. As has already been argued previously, a sharp decrease in the

level of all emissions in the Netherlands was inevitable. The agricultural sector alone emitted

more than what was to be the total future level . Other sectoi s have contributed more

significantly to this reduction than the agrarian sector. Hence, the environmental movement

was strongly inclined to put specific pressure on the agrarian sector as one of the most

acidifying sectors in the Netherlands. On the other hand, the agrarian sector felt itself in a

difficult position with both shrinking markets and declining political influence. This made

them very sensitive to any action taken by outside organisations.

As early as 1990, the environmental movement argued that the National Environmental

Policy Plan had to be followed by an active implementation of severe norms. The Social

Democrats said that they were afraid of losing political support. The figures mentioned

previously on the environmental awareness of the Dutch population do not support this

opinion (Anonymous, 31 August 1990).

At the end of 1990 the Stichting Natuur en Milieu (Foundation Nature and the Environment

published the results of a report of the Rijksinsstituut voor Volksgezondheid en Milieuhygi-

ëne (National Institute for Public Health and Pollution Control) from which it became clear

that the percentage of total acidification resulting form agricultural activities was consider-

ably higher than estimated in earlier publications. New investigations put this figure at 31

percent instead of 20 percent. These new figures put new pressure on the authorities to

regulate ammonia emissions more adequately (Anonymous, 29 October 1990). A commis-

sion of experts - the Spiertz-Commission - came to the conclusion that more strict norms

should be implemented in particular regarding the use of nitrogen in manure. The reaction

of parties in Parliament was different. In particular right wing liberals and christian

democrats were not willing to implement these norms immediately. As those parties had the

majority in Parliament no measures were taken (Anonymous, 12 December 1990). The

social democrats were of the opinion that the total number of pigs had to be reduced

(Anonymous, 20 March 1991).

This pressure was felt by the Minister of Environmental Affairs who argued that a decrease

in the number of pigs could no longer be postponed. However, the Minster of Agriculture



was angry about this statement by his colleague. He said that the Minister of Environmental

Affairs should no longer frustrate a sound solution of the manure problem by coming with

new specifications. Civil servants of the Ministry of Agriculture argued that this was not the

way to solve these problems. Farmers were already in a difficult position. They should not

have more pressure on them. (Anonymous, 3 April 1991). Farmer's organisations argued

that they needed time to reduce ammonia emissions. A reduction in the number of pigs

could not be realised in due time. If the organisations were given sufficient time they would

be able to reduce emissions by 70 per cent (Anonymous, 8 April 1991).

The Centrale Raad voor de Milieuhygiëne which is a board of advisers to the government in

which all segments of society dealing with environmental problems are represented, came to

the conclusion that more strict norms regarding manure had to be implemented as soon as

possible by national authorities (Anonymous, 30 April 1991). The intentions of the Minister

of Agriculture and the Minister of Environmental Affairs to implement stricter norms on a

legal base, as was explained in the previous section, put the farmers in a rather desperate

position. They were of the opinion that they would not be able to meet these standards.

Farmers argued that the ministers were putting demands on the sector which could not be

fuliilled. However, the Nitrogen-Commission, a special commission which advised the

minister on the nitrogen content of the manure, argued that even the more strict norms were

too low as related to the Dutch international obligations to reduce the nítrogen content of the

Rhine river and the North Sea (Anonymous, 25 September 1991).

The National Institute for Public Health and Pollution Control published the 1991 Nationale

Milieuverkenningen report in September of that year in which it was argued that the Dutch

environmental policy could not cope with the standards of the National Environmental Policy

Plan. Hence, the implementation of more strict norms was inevitable when the norms of the

National Environmental Policy Plan were taken seriously (Marc van den Broek and Piet van

Seeters, 1 October 1991). The Nederlandse Christelijke Boerenbond, the most important

organisation of farmers in the Netherlands, was of the opinion that the current norms could

not be fulfilled by Dutch farmers (Anonymous, 23 October 1991). The Landbouwschap, an

organisation in which farmer organisations and the government negotiate and which is the

most significant neo-corporative institution in agriculture, proposed an alternative plan to

curb pollution. However, the government immediately rejected this plan. This implied that

the christian democrats were no longer willing to support the agrarian sector in every



situation, a very significant change in Dutch policies (Anonymous, 13 November 1991).

Farmers in the Northern part of the Netherlands were no longer willing to follow the

Ministry of Agriculture, or even the Landbouwschap as they were of the opinion that these

official neo-corporative organisations were no longer the real representatives of the sector.

Therefore, they organised their own meeting in which they discussed which types of action

should be taken. (Wim Philypsen, 27 February 1992). They refused to comply with the law

and they brought manure to their fields in periods which were forbidden by law. Additional-

ly, they blocked the roads with tractors. The Christian Democratic agricultural specialist in

Parliament argued that these actions would not support the position of the farmers. They

were told to stop their illegal activity. These arguments made the gap between the farmers

and the christian democrats in Parliament clear (Wim Phylipsen, 5 March 1992).

Every year an official state organisation publishes a report on the vitality of the Dutch

forests. At the end of 1992, it became clear from this yearly publication that the condition of

the Dutch forests was worse than ever due to acidification. Natuurmonumenten, the largest

proprietor of nature reserves argued that special measures had to be taken. However, the

minister refused to do so. (Piet van Seeters, 26 November 1992). The political climate

regarding the abatement of acidification became increasingly controversial. In the beginning

of 1993, farmer organisations such as the Landbouwschap refused to cooperate any longer

with the Minister of Agriculture. They were losing support of the grassroots which made the

traditional neo-cooperative approach impossible (Marieke Aarden, 27 January 1993).

However, the Minister of Environmental Affairs said that he was of the opinion that strict

measures were inevitable and that he was not willing to weaken them. The Landbouwschap

proposed legalising the illegal pig farmers who did not have a correct license. The Minister

of Environmental Affairs refused to do this (Anonymous, 13 March 1993).

In the meantime, the christian democrats were losing electoral support from the farmers.

Therefore, this political party shifted its standpoint. The party leadership came to the

conclusion that from a political point of view it would be better not to insist on stricter

norms in the future. They were willing to put the responsibility for the maintenance of the

manure policy in the hands of the farmers. Hence, it would not be the minister who is

responsible for the maintenance of the norms but the sector. As the Minister of Agriculture,

a christian democrat agreed with his party, the position of the Minister of Environmental



Affairs became very weak (Marieke Aarden, 19 April 1991). The Nature and the Environ-

ment foundation, the most significant NGO in this field, was dea~! against the weakening of

the norms. They argued that there were already 400,000 ha of soils containing too much

phosphate; without stricter norms this area would will increase by 100,000 ha yearly

(Anonymous, 21 April 1993).

At the end of all these controversies Parliament agreed with the new legislation which had

another departure. In this legislation, the farmers were responsible for the realisation of the

norms. However, there were no longer directives in which all of the measures were

described for attaining the end goalshow to realise the end situation. Farmers were free to

do it in the way which proved to be the best one for them. The result regarding the quantity

of minerals brought to the soils would be the crucial benchmark for judgment. Parliament

was initially not so enthousiastic about this approach. However, regulation by the state had

not lead to a considerable reduction of ammonia emissions. They were willing to try another

approach in which farmers would have more responsibility. Perhaps this would provide

better results. In the end, Parliament decided to give the ministers ~he benefit of the doubt.

From this description of the political process surrounding the manure problem it can be

concluded that the configuration of the Minister of Agriculture, the christian democrats and

the farmer organisations was very successful. It was this neo-corporative construction which

was able to neutralise all efforts including those of the Minister of Environmental Affairs.

8.4 The position of public transport

In numerous proposals of the Dutch Minister of Environmental Affairs it was argued that the

price of public transportation should be low compared with private transport by private cars.

A low price for public transportation would result in a higher use of public transportation

instead of automobiles. However, the Cabinet had planned to decrease subsidies of public

transportation. They argued that independent transportation companies could guarantee a

more efficient use of labour and capital than the highly-subsidized publically owned system.

This implies that there is a trade-off between the stimulation of thE use of public transport by

subsidies on the one hand, and an increase in the efficiency of the use of labour and capital.

The Cabinet has been working for several years to privatise Dutch Rail and reduce subsidies

to zero.



From this argument, it can be concluded that right liberal opinions about the function of the

market have been given a higher priority than a decrease in the use of energy for environ-

mental reasons.

8.5 Schiphol Airport

Schiphol Airport is a significant airport in Europe. However, the Dutch government wishes

to expand Schiphol into one of the leading European airports: Schiphol as the Main port to

Europe. This opinion has been sharply attacked by some political parties and the environ-

mental movement. They argue that an expansion of Schiphol would lead to a sharp increase

in pollution in the airport region. The problem is that Schiphol is located in the Randstad in

the Western part of the country; this area has the highest population density in the Nether-

lands. Thus, this expansion of Schiphol will always have negative effects on the pollution

and noise levels in a large number of residential districts.

The Minister of Environmental Affairs was not able to persuade other ministers in the

cabinet. The result was that a dramatic expansion of Schiphol became a central policy aim

the cabinet. It can be concluded that the traditional economic vested interests influenced the

decision-making process sufficiently to neutralise the environmental arguments.

9. General Conclusions

From the discussions in the Sections 7 and 8 some conclusions can be drawn:

~` The position of the agrarian sector is a peculiar one. On the one hand, they have

been able to neutralise severe norms. On the other, they are now in a difficult

position. In other sectors relevant measures have been introduced. It is now the

agrarian sector's turn.

~` New social and institutional arrangements have hardly been realised. The traditional

arrangements where distribution problems are normally discussed at the political

level, no longer played a role in this new field of distributional conflict.

~` The behaviour of actors clearly demonstrated that they were all aware of the

shrinking possibilities for using the environment as a sink.

~` Oil refineries in particular Shell are the clear winners in this distributional conflict.

This is somewhat remarkable as the Shell oil refinery holds first place in the top-ten

list of the Dutch acidifiers (Fransen, 1984).



~ One could argue that the agrarian sector is the winner. This may be true in the short

run. In the long run, however, there situation is precarious.

~` In the 1980's the environmental awareness of the population and Parliament went

hand in hand. In the nineties this was no longer the case. Parliament gave more

attention to traditional economic problems.

~` Sectors were able to shift the burden to others. Power piants were able to put the

full burden on the general public. Exporting industries were protected.

10. Analysis of Policies concerning the Reduction of Greenhouse Emissions in the

Netherlands.

10.1 Introduction

The greenhouse effect is mainly caused by the emission of carbon dioxide resulting from the

use of fossil fuels. It is the carbon in the fuel which is oxidised to CO,. These emissions are

known to increase the percentage of carbon dioxide in the atmosphere. A higher percentage

of carbon dioxide inhibits the radiation of solar heat out of the global ecological system.

This in turn, can lead to an increase in the earth's temperature. Indeed, it has been stated

that temperatures have been rising for many decades. However, it is extremely difficult to

separate the natural variations in global temperatures from the anthropogenic influences.

This implies that it is difficult to prove that there is a greenhouse effect caused by the rising

use of fossil fuels. However, the greenhouse effect is considered to be a serious phenom-

enon.

Firstly, the effects on the sea level, soil erosion, cropyields, etc. cannot be neglected.

Secondly, if countries wait till the greenhouse effect is really proven, it may be very costly

and difficult to bring the temperature down. This influenced the opinion of many authorities

arguing that in such a situation the precautionary principle would be the right policy. This

has influenced the United Nations conference in Rio de Janeiro in 1992 during which the

Climate Convention was signed. At this convention, the participating countries agreed on the

reduction of the emission of carbondioxides. The Netherlands was a signator of this

agreement.

The greenhouse effect as such has been known for many decades. However, the Dutch

government did not pay attention to this phenomenon until the publication of the National



Environmental Policy Plan of 1989 (Minister of Housing, Regional Development and the

Environment et al., 1989). This plan is aimed at levelling off carbon dioxide emissions: in

the year 2000 the emissions should be at the same level as in 1989I1990. Before 1989, the

greenhouse effect was not an issue in the Netherlands. During the negotiations at the end of

the 1980s regarding the reduction of the nitrogen oxide emissions by motor cars, the

Netherlands advocated the introductíon of a catalyser which would excascerbate the use of

gasoline by 10 per cent. This implies that such a catalyser would increase the greenhouse

effect. Another option, the lean-burnt engine, would result in a mild reduction of acidifying

substances, but in a considerable reduction of the emission of carbon dioxide (Dietz, Van

der Straaten and Van der Velde, 1990). This option was not given serious attention.

10.2 The actors involved

As was stated previously, the greenhouse effect is caused by the use of fossil fuels. Some

fuels such as natural gas has a lower percentage of carbon than coal. Thus, the substitution

of resources can result in a lower emission of carbon dioxide. The most significant

contribution to lowering emissions can be obtained by using less energy. This implies that

the actors involved be those sectors having a high consumption of energy. The greenhouse

effect is a global problem. The globe is the sink for carbondioxide. The Dutch sectors

responsible for the emissions can be treated without paying attention to these global

problems. All emitting sectors are in the same position. They have to lower their consump-

tion of energy.

10.3 The policy struggle

In this policy area, there was one topic which was the focus of attention after 1989, namely

the introduction of an energy tax. It was argued that the current price of energy was too

low. This low price resulted in a relatively high consumption of energy. The implementation

of an energy tax was seen as an instrument bringing prices to a more appropriate level. This

proved to be a far from easy task. The environmental movement was particularly enthusi-

astic of the energy-tax system.

Debate began in earnest in 1991 when it became clear that the Minister of Environmental

Affairs undaunted to increase the levies on energ}~ consumption. In 1991, the total amount of

this levy was 1 billion guilders, and the intention was to increase the levies to 2.5 billion

guilders in 1995. These levies were seen as a source of revenue for the Ministry of the



Environment. Employer organisations and the large corporations were against such an

increase. They were afraid that there would be a strong tendency to increase these levies

every year (Marieke Aarden, 19 September 1991). However, this levy was not considered as

a regulating levy in order to lower energy consumption. The aim of the levy was to finance

the Ministry of the Environment.

The increase in the price of energy was sharply criticed by seven international companies

which were large consumers of energy such as AKZO, Shell and DSM. Thes companies

wrote a letter to the Minister of Economic Affairs in which they ~tated that they would shift

their investments to other countries in the case of an increase in the price of energy. The

right wing liberal party sided with these companies (Anonymous, 23 September 1991).

However, some points were not given sufficient attention. In the iirst place, it has always

been the intention of the Dutch govertunent to implement an energy tax in cooperation with

the other European countries. In the second place, the prices of energy for industrial

purposes were the lowest in Europe as can be concluded from Figure 10.1 (Leo Hauben, 19

Oktober 1991).



Figure 10.1 Industrial Energy Prices; the Netherlands compared with five other European

countries (derived from Hauben, 1991)

Prijs electra in halve centen per Kwh - Price of electricity in 0.5 cents per

Kwh; gasprijs in centen per m? - gas price in cents per mj

Nederland - the Netherlands; Frankrijk - France; België - Belgium;

Duitsland - Germany; Italië - Italy.

The Minister of Environmental Affairs established the Wolfson Commission which included

a number of well-known Dutch economists. The Minister argued that companies working in

an international market would probably be excepted from an energy tax (Anonymous, 22

October 1991). In Parliament most parties argued that the concentration of a tax on energy

would not be the best way of dealing with environmental problems. It would be better to

introduce a tax on the use of all natural resources including manure, groundwater and heavy

metals (Anonymous, 23 October 1991).

At the request of the Wolfson Commission the Central Planning Bureau investigated the

effects of the implementation of an energy tax accompanied by a decrease in the taxes on

labour. The argument was that a shift of taxes away from the abundant production factor

labour in the direction of the use of natural resources would result in a better system of state



financing, more in accordance with the relative scarcity of production factors. Several

scenarios were calculated by the Central Planning Bureau. It was concluded that in the most

favourable scenario the effects on employment would be neutral. In a scenario in which only

the Netherlands implemented an energy tax there would be a negative influence on employ-

ment figures (Harko van der Hende, 28 January 1992).

These calculations by the Central Planning Bureau were used as at. argument by the Minister

of Economic Affairs who claimed that these results were so negative that he was dead

against the implementation of any energy tax. In Parliament, there was little appreciation on

the part of most parties for the opinions of the Minister of Economic Affairs. They argued

that the Minister should have waited until the publication of the Wolfson Commission report.

Some environmental groups said that, from the political point of view, this behaviour on the

part of a minister was unacceptable. Of course, the international Dutch companies used the

opinion of the Minister of Economic Affairs as a support of their case (Anonymous, 31

January 1992).

The Wolfson Commission came to the conclusion that the Cabinet was divided on the

implementation of an energy tax. Therefore, they refused to continue their work (Anony-

mous, 1 February 1992). During a discussion with the Cabinet the commission decided to

publish their results in due time. These results lead to many controversies. The assumptions

in the model the Central Plan Bureau used were critiziced by many environmental groups.

However, it can be said that the publication of the opinion of the Minister of Economic

Affairs before the publication of the report had changed the political climate in such a way,

that from the political perspective these publications could be neglected. The implementation

of an energy tax had become, by the Minister's statements a political non-issue (Marieke

Aarden and Harko van der Hende, 20 February 1992). The influence of the seven interna-

tional companies mentioned previously have had sufficient effect on the political debate that

an energy tax could no longer be realised in the Cabinet and in Parliament (Marieke Aarden

and Harko van der Hende, 18 February 1992).

After the publication of the report of the Wolfson Commission report and the resulting

political debate no plans were developed to implement an energy tax. One of the most

significant instruments which could be used to reduce energy consumption had become a

non-issue in the Netherlands.
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