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10 Canada

Canada's Green Plan

by Robert J. P. Gale
10.1 Abstract

The Green Plan was formally announced by the Canadian government on December 11,
1990. It was intended to be a five-year, $3-hilli on comprehensive environmental action plan
to gude federa environmental policy. A key objective of the Plan's designers was to change
the machinery of government concerning environment and sustainability issues. The Green
Plan was purported to have been the planning processfor ecologica resources in the same
way that the federal budggt is the planning processfor economic resources. This objective
was nat, however, articulated in the resulting plan — a plan that encourtered considerable
bureaucratic and external resistance in the drafting stage. The adual plan had more to do
with spending than institutional change. Coercive instruments that would change behaviour
to protect the ewvironment, such as taxes and regulations, instruments that would ensure that
Environment Canada maintained a high profile in government circles, were avoided.
Spending priorities were geared to 'soft' palicy areas such as research and public education.
Following a change in government in 1993, the Green Plan lost support at key pdlitica and
bureaucratic levels. Since then, it has been gradually abandaned. Cabinet has shifted away
from a federal vision of environmental and sustainability planning towards departmental -
based activities.

10.2 Introduction

The Green Plan was introduced duing a period of intense interest in the ewironment in
Canada. This interest was shaped by the growing strength of environmental organisations,
the success of the Brundland Commission's report, Our Common Future, and the amergence
of Canadian businessinterest and fundng for environmental initiatives. Not only had public
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opinion changed over the @murse of the 1980s, but the concept of sustainable devel opment
provided a new discourse in which business, government and ron-government organisations
could participate with some degreeof enthusiasm.

This acount of the Green Plan focuses on its public pdicy origins and drafting. It is not
about implementation. The objective is to examine the precursors of the plan as an
environmental adion plan for Canada (Section 2), trace the source of the plan as an idea
(Section 3, describe how this ideawas drafted into public policy (Sections 4 and 5), review
the current status of the plan (Section 6), and summarise the lesons learned from the design
and drafting stage (Section 7).

10.3 The Precursors of the Environmental Action Plan

Environment Canada has had a turbulent history since its creation in 1971. For example, in
assessing the organisational design d the department as a policy instrument, Brown (1992:
41) describes the department's experience within the Canadian bueaucracy as a "roller-

coaster ride".

Theinitial leg was a precipitous decent. Between 1973and 1986 Environment Canada had to
endure virtualy all of the fadors that can frustrate policy implementation. Ambivalence in
pulblic atitudes towards the ewironment and exeautive indifference translated into ambiguity
in policy diredives, limited fundng, and a peripheral status in federal decision-making. The
concept of design failure seemed increasingly apt.

Since 1986 however, a remarkable turnabout has catapulted Environment Canada upwards in
terms of mandate and status within the federal bureaucracy.

This short-lived turnabout can be attributed to public concern for the ewvironment and the
discourse on sustainable development promoted by the Brundtland Commission. The
turnabou was short-lived because the Green Plan was ultimately judged in partisan terms.
The dection of a new Liberal government in 1993 led to the devaluation o the portfolio,
cuts of 30% to the department's budget and the abandorment of the Green Plan as a bona
fide environmental adion plan for Canada.

10.3.1 Public Concern for the Environment

Prompted by some high-level acddents, natably the Chernobyl nuclear power plant
meltdown, the methyl isocyanate acadent in Bhopal, and the Exxon Valdez ail spill in
Alaska, public concern for the environment increased in the later half of the 1980s. The high
level of concern created some dilemmas for the Progressive Conservative government of
Prime Minister Brian Mulrorey first elected to power in 1984. Given that the party generally
considered environmental issues at odds with its commitment to economic growth and free
trade, it often found itself out-of-step with this concern. For example, in its negotiations with
the United States for a bil ateral freetrade agreement, the government did na understand the
connections between the environment and the econamy inherent in a trade agreament (Gale,
19954). In the government's view, environmental matters were not relevant to a cmmercial
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acord. This gance led to a great deal of adivity and protest on the part of the Canadian
environmental movement.

Public ambiguity about environmental issues played to the government's advantage. It
meant that environmental isaues were lesspressng than freetrade issues for the majority of
the dectorate. At election time in 1988, a low approval rating onenvironmental issles was
thus politicaly acaeptable. By playing to public interest in jobs and econamic growth, the
government was able to split the opposition vote and win the dection onits freetrade
platform, a platform oppased by both gppasition parties. Following the dection, the Canada-
U.S. FreeTrade Agreament came into effect January 1, 1989.

The politicd jousting between the government and environmentalists on free trade and
other issues created a great deal of distrust on bah sides. While the government's re-election
established its power in econamic matters, the growing public interest in the environment,
pollution and resource depletion presented a challenge. Bakvis and Nevitt (1992: 145-146)
provide some detail s abou this challengein terms of the greening d the Canadian electorate:

The 'green’ issue has until recently been of relatively low interest to the general pubic. Gallup
Canada, for example, has been asking the open-ended question, 'What is the most important
problem fadng this country today? since February of 1983 As a volunteered response the
environment becane significant as a distinct category only in February 1987. Since then,
however, it has rapidly become more mnsequential. When asked in February of 1990 how
concerned they were about the environment as an issue, 78% of Canadians indicated they were
'very concerned', a change up from 67% when the same dosed-ended question was asked in
July of 1989 Only 'taxation levels, ‘illegal drug use, and 'honesty in government' elicited
comparable levels of concern.

Bakvis and Nevitte report that responses to open-ended questions are rather different. The
question: 'What do you think is the most important problem fadng this courtry today?
elicited environmental concerns for thefirst time in February 1987.

. .. then 3% of respondents deemed it as the most important problem; by July 1989 17%
deemed it so, though by March 199 it had declined to 14%.
They also report on data from national election surveys from 1974.

'What is the most important issue to you personally in this eledion? In 1979 only 0.2% of the
electorate sampled raised the environment as the single most important issue; by 1988a full
6% did so.

The open-ended data reveal rapid growth in support for the environment over a relatively short

period of time. By the same token, these data dso suggest that the issue does not dominate the

pubic agenda. In the cae of both the Gallup polls and the national election surveys, the

environmental issue is easily outranked by concern with the ‘economy/inflation and

unemployment’; and in 1988 the dection agenda was dominated by free trade. Clealy,
individuals weigh the importance of the environment in conjunction with other concerns.

The increasing importance of environmental isaues and the growing recognition that the

government had to respond to this concern meant that a major environmental initiative was

feasible at the beginning d 1989. Just what this initiative would be was not clear to either

the bureaucracy or the new Minister, the Hon. Lucien Bouchard, at the start of his term.
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Nevertheless, the dimate for new ideas was favourable. The public was ahead of the
politicians: something needed to be dore.

10.3.2 The Brundtland Commission

The World Commisson o Environment and Development chaired by Gro Harlem
Brundland released its report Our Common Future on April 27, 1987. This report was well
received in Canada, critics notwithstanding. The Brundtland Commission paved the way for
the Green Plan because the Commisson's work already had a sizeable foll owingin Canadian
policy circles. Public hearings had been held by the Commisson in Ottawa May 26 to 28,
1986, which attraded the interest of many environment and development nonrgovernment
organisations as well as a number of Cabinet Ministers.

Canadians played a prominent role in the Brundtland Commisson. First, two Canadians
were directly involved in the Commisson's work. Maurice Strong, a member of the
Commisgon, had previously held positions as Under-Secretary General and Special Advisor
to the Secretary-General of the United Nations, Executive Director, United Nations
Environment Programme (1976-78), and Secretary General, United Nations Conference on
the Human Environment (1970-72). Jm Mad\eill, the Commission's Secretary General,
was formerly Director of Environment, OECD (1978-84) and Canadian Commissoner
General, UN Conference on Human Settlements (1975-76). Their adive involvement and
liaison with Canadian officials helped to ensure interest in the Commisson's deli berations at
the highest policy level.

Second, the Minister of the Environment, the Hon. Charles Cacda, was instrumental in
promoting the work of the Commission within the Liberal Cabinet of the day. He was
aready trying to influence issues in Canadian econamic development from a sustainability
perspective. In 1984, for example, he submitted briefs on sustainable devel opment to a major
commisgon on Canadian economic development prospects (Environment Canada, 1984a)
andto the Brundtland Commission when it met in Ottawa (Environment Canada, 1984b).

Given these influences, there are at least three reasons the Brundtland Commission
helped to pave the way for the Green Plan.

First, the Commission promoted the concept of sustainable development. This concept
provided the necessary discourse to avoid the potential conflict between the public's demand
for environmental protection and the federal government's pro-growth neo-conservative
goals (Hoberg and Harrison, 1994). Althoudh the Commisson cdled for a profound re-
ordering d government priorities and the integration o econamic, socia and environmental
considerations in decision-making, it aso largely dismissed the limits-to-growth thesis
charaderistic of the environmental debate fifteen years earlier, a debate still supported by
many environmentalists. The Brundland Commission's gatement that the world economy
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could be expected to increase by up to ten times its current size by 2050 povided a great
deal of comfort to neo-conservatives. If the world economy — then valued at $13 trillion —
could grow to $130 trillion by 2050, then government and business|eaders could talk about
sustainable development as sustainable growth. Not only were economic growth and
environmental protection compatible, but also industry could adapt to any necessary changes
by voluntary measures.

A second reason to acaunt for the Commisson'sinfluence is that it prompted the federal
government to respond. Given some anxiety about the Commission's recommendations, the
government created a multi-stakeholder task force to report on the Commission's findings
and their relevance to Canada. The National Task Force on Environment and Econamy
prepared a rather innacuous report, which dropped the equity considerations $ prominent in
Our Common Future (Gale, 1983). The sustainability challenge was redefined in economic
and environmental terms. The Task Force report avoided contentious issues such as the then-
current debate on the environmental impads of freetrade. Instead, it focused onwin-win
situations and the need for voluntary adions rather than coercive measures. Its positive
business-government message was well received and led to the amergence of roundtables as
an instrument of consensus decision-making.

Third, the Brundtland Commisson led to institutional reforms within Canada. Both the
Ottawa-based National Round Table on the Environment and the Economy and the
Winnipeg-based International Institute for Sustainable Development have their originsin the
sustainable development debate initiated by the Brundland Commission. Both have
mandates concerned with the integration d economic and environmental considerations in
decisionrmaking. Both would benefit from a federal environmental adtion plan that set out
the government's pdicy goals. The NRTEE, for example, which was already established
when the Green Plan idea emerged, would have its own ideas about how the government
shoud develop the plan.

10.4 The Green Plan Idea

Whileit is often dfficult to trace the origin of ideas in public pdlicy, the Green Plan appears
to be the product of threeconverging agendas. First, the ewironmental community provided
the government with bah a message and an agenda. Second, following the 1988 election the
new Minister of the Environment the Hon. Lucien Bouchard — a novice in Cabinet — was
seeking a misgon d his own. Third, Environment Canada, armed with the misson d
sustainable development finally had a way of leveraging influence in the bureaucragy. The
department was eager to enhance its role in decisions abou the ewironment and economy
with initi atives of its own. Each of these cmnsiderationsis considered in turn.
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10.4.1 ENGO Influence

There was a large increase in the membership of environmental organisations in the late
1980s. Friends of the Earth is a casein point. Once a small and strugding aganisation with
serious cash-flow problems, this organisation hed revenues in excess of $1 million by the
end d the decade. Other organisations such as Pollution Probe, Greenpeace and the
Canadian Wildlife Federation also prospered. Many now worked together to lobby
government for adion on environmental and resource management issues. In 1983, some
groups joined forces under the aegis of the Greenprint for Canada Committee to prepare their
own environmental adion plan for Canada — the Greenprint for Canada. This document, or
at the very least the Committe€s idea, was to have some considerable influence on the
Minister of the Environment, Lucien Bouchard.

The origin o the Greenprint document is explained by Stephen Hazell who was then
working for the Canadian Wil dlife Federation (Hazall, 1996).

The Greenprint for Canada Committee was established in late 1988 following the November
federal election. Ken Brynaat, my boss at the Canadian Wildlife Federation, had been to
Washington in early November just after the American Presidential election and hed attended a
presentation of the so-cadled "Blueprint for the Environment" by a number of U.S. national
environmental groups to President-elect George Bush. Given that in Canada the re-elected
Progressive Conservatives had demonstrated a willingness to address environmental issues in
their second term in office, Brynaert considered that there was merit in trying something
similar in Canada. | was asked to take on the job of mobilising the support of environmental
conservation and aboriginal organisations for a focused adion plan to guide the federa
government during its four- to five-yea term of office

Within six months, a document entitled "Greenprint for Canada' had been developed and
approved by over 30 major groups throughout Canada. These included organisations as diverse
as World Wildlife Fund, Friends of the Earth, Societé pour vaincre la pollution, Canadian
Arctic Resources Committee and the Assembly of First Nations. On June 18, 1989 we
presented the document to Environment Minister Lucien Bouchard and Prime Minister Brian
Mulroney.

Bouchard was excited by our ideaof an overall federal environmental strategy, and was able to
convincethe Prime Minister that this should be agovernment priority. The plans for the Green
Plan which had already been initiated within Environment Canada were thus given a dramatic
political impetus.

The successof this particular initiative shodd na be underestimated. It is part of awider
trend. Wilson (1992: 123), for example, has dudied the influence of green lobbies in
decisionrmaking.

During the past 20 years, Canadas environmental groups have dbowed their way into the
policy communities that shape government dedsions on the ewvironment. In the process, they
have transformed decision-making systems. They have epanded the number of policy
communities by putting a host of new issues on the ayenda, altered the make-up of existing
communities by demanding a voice, and added to the number of government officials involved
in the process by pressing for the establishment of new environmental departments and
regulatory authoriti es.

The Greenprint for Canada Committee may have helped persuade the government to
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create an environmental adion plan. At the time of the Greenprint Committee meeting with
the Prime Minister and Mr. Bouchard, Mr. Mulroney had little positive to say about the
proposal. This view appears to have changed quickly once Mr. Bouchard argued privately in
its favour as smething he personally wanted to do.

It is less clear how influential the Greenprint document was at the drafting stage. As a
measure of its siccess the government included a comparison d the Green Plan and the
Greenprint in its presskit abou the Plan. Since this comparison covers only 15 of the 43
Greenprint recommendations and hes the appearance of being rather hastily prepared, the
comparison may have had more to do with a last-minute public relations exercise than a
serious resporse to Greenprint proposals.

ENGO influence appears to have peaked in the late 1980s. Although flush with funds at
the time, inadequate provisions were made for the future. The failure of environmental
groups to set aside contingency funds has led to their virtual collapse in Canada. Rapidly
declining revenues from private subscriptions and government grants has led to the
marginalization of the very pdicy community the Green Plan was attempting to serve —
albeit poorly in the estimation d many such groups.

10.4.2 Political Influence

At the pditicd level theideafor the Green Planis attributed to Mr. Bouchard. At the time of
his appointment, the Environment Ministry was a low-profile portfolio. This was to change
quickly. The Prime Minister wanted his persond friend to have a high-profile position in
Cabinet. Yet, Mr. Bouchard was a relative newcomer to government. He did na have the
tradk record to assume a senior Cabinet post. Some changes were thus required to elevate
Mr. Bouchard's gatus in Cabinet. To this end, the Minister was added to two committees of
the powerful inner circle of Cabinet members — the Priorities and Planning Committee and
the Operations Committee He dso was placed in charge of a new coordinating committeg
the Cabinet Committee on Environment. This was the first time in its sixteen-year history
that Environment Canada had both a champion in its Minister and a Minister with the full
support of the Prime Minister at the key decision-centre of government — Cabinet. The
implications for the Ministry's organisational designwere pasitive (Brown, 1992: 40).

A dawning pubic and pime-ministerial conviction that environment protedion enhances
rather than thwarts the prospeds for sustainable growth has not only reaffirmed the original
design, but ushered in an intense period of re-design resulting in a greatly enhanced role for
Environment Canada within the federal bureaucracy.

The fad that the Environment Minister had the Prime Minister's unequivocd support was
probably crucial to the eventual launch of the Green Plan. The most likely explanation for
the origins of the Plan arises with Mr. Bouchard' s interest in establishing mself as aforce
within Cabinet. To this end, he needed a portfolio larger than that traditionally held by an
Environment Minister. It appears that the idea of a nationa environmental strategy,
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presented to him by the Greenprint for Canada Committeg caught his attention. By that time
he would have been well aware of the Brundtland Commission's report and the proposal's of
officials in his Ministry. It is reported that "Bouchard was inspired by the Brundtland
Commisdon's cdl for integration d economic and environmental considerations and cdled
for preparation of what he referred to as an environmental 'master plan™ (Hoberg and
Harrison, 1994). Given the cnvergence of agendas, the timing d the Greenprint document
could not have been better.

10.4.3 Environment Canada's Influence

Althowh largely staffed by experts in the life, chemicd and engineaing sciences, key
personrel in the department have supported broad scde ewironmental planning initiatives
for many years. This is evident in the preparation d, or response to, many domestic and
international documents. At the international level, the department often has benefited from
U.S. legislation: it has nat only had to keep up with American regulatory trends, but in some
instances has had to justify reasons for either not doing so o for adopting a different
approach. It also has benefited from international initiatives. The 1980 IUCN World
Conservation Strategy provided sections of the department with compelling arguments for
conservation and potection. The department later produced its own report on the
conservation challenge for Canada (Pollard and McKechnie, 1986).

At the domestic level, some key personnel in the department embraced the 1977 Science
Council of Canada's report, Canada as a Conserver Society: Resource Uncertainties and the
Need for New Technologies, as well as the work of George Francis (1976) on
ecodevelopment for the Canadian International Development Agency (CIDA). This work
long predates the Brundtland Commisson. It provided important precursory information by
developing the constituency for environment and economy integration so prominently
emphasised in Our Common Future. But it is difficult to isolate any information, events,
adors, or institutions as harbingers of the Green Plan. Environment Canada (1990a), for ex-
ample, published a nine-page record o achievement on environmental issues with the Green
Plan dacumentation. The achievements are broken dawn into 10 caegories: International
(18); Federal-Provincial (9); Legislation (10); Water Quality Initiatives (8); Climate Change
(9); Acid Rain Abatement (4); Techndogy Development and Pollution Abatement (7);
National Parks and Historic Sites (7); Wildlife (5); and Sustainable Development (15). The
extent to which ore or more of these achievements helped pave the way for the Green Plan
has not been eval uated.

Policy analysts and consultants often argue that Environment Canada ladks the policy
skills of other departments — witness the fad that the Green Plan was written largely by
outsiders brought into the department to do the policy work. This observation disguises
anacther important fact. Policy-makers throughout government have been unable to integrate

Robert J.P. Gale 105

economic and environmental decisions in policy-making. While it is true that Environment
Canada ladcks policy development skill's, the more pressng short-coming resides within the
overall machinery of government: it is dysfunctional in its treatment of environment
economy isaues. It is unreasonable to fault Environment Canada for lacking the integrative
policy skills that the Government of Canada (i.e., Cabinet) does nat wish any level of the
bureaucracy to have or develop.

The threeconverging agendas of interest of the ENGOs, politi cians and bueaucracy were
mediated by other presaures and interests little of which has been documented. One thread of
influence which has been ignored to date is the role of The National Round Table on the
Environment and the Econamy — an organisation then casting around for ideas about its own
mission. In 1989, when it was clear that the government was interested in developing an
adion dan, NRTEE started to lobby for alead role in implementing a federal strategy on the
environment and more broadly, on sustainable development. It is clear now that this was
perhaps too late in the day for NRTEE to substantially influence ather Environment Canada
or the Minister of Environment. Although aspects of the chronology are missng. NRTEE's
interest in an environmental adion dan can be traced to an informal request by the Minister
of Environment in Jure of 1989 for NRTEE's advice and support on an Environmental
Agenda for Canada. Prior to this request, the NRTEE did not have a position on the
Greenprint for Canada proposal, nor had the ENGOs sought NRTEE endorsement. An
environmental adion plan for Canada had thus not figured in the NRTEE's inaugua
medingin June 1989, which the Prime Minister opened.

Because the Greenprint proposal had gone to the Minister in June of 1989, and he was
aready convinced o the idea's merit, NRTEES involvement in the subsequent adion plan
was to be marginal at best. This was probably inevitable given the construction of
institutional roles and linkages. The Minister was in charge of his department, not the
NRTEE: it reported drectly to the Prime Minister. A more substantial role for the Round
Table would inevitably diminish Environment Canada's control of the agenda. Environment
Canada likely viewed this as a threat to its own autonomy. While this is understandable in
the context of moving an initiative forward quickly, it was atadicad error in the longer term.
The NRTEE's major concern was that the proposed federal strategy on the ewironment be
broadened to a federal strategy for sustainable development. It proposed a scenario to the
Prime Minister in which a Federal Strategy on the Environment would be annourced in
February 1990 as the first step in a wider strategy on sustainable development. The
government would then ask the NRTEE to develop a more comprehensive program leading
to a Federal Strategy for Sustainable Development. The Prime Minister responded that the
environmental agenda would be a sustainable development plan and advised that the NRTEE
proposal did nd fit its mandate & that time.
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Excluding the NRTEE from ownership of the Green Plan led to the loss of ancther
champion for sustainable development within the federal bureaucracy. This has led not only
to the loss of the Green Plan as a national environmental and sustainability planning tool, but
also to the demise and increasing irrelevancy of the NRTEE as an independent and
authoritative voice on sustainability in Canada.

10.5 Planning the Content: Goals and Initiatives

Mr. Bouchard based his vision of an environmental adion plan for Canada on the concept of
sustai nable devel opment. In a 1989 speech, he stated that:

The ewironmental program for Canada will serve a a framework for strategic initiatives
which will change our way of making dedsions:

to improve our decisions by basing them on better scientific knowledge, better training, more
certain data and better communications, and by using the latest technology for proteding the
environment and producing reports on the state of our environment;

to change the dedsion-making process within the government of Canada, by requiring all
departments to take environmental considerations into account when developing policies and
programs;

to emphasise the importance of co-operation and sharing of responsibil iti es by establishing new
partnerships, and by renewing those that arealy exist, between all elements of society:
governments, companies, unions, non-governmental agencies and citi zens.

By the time the Green Plan was annourced, however, Mr. Bouchard had |eft Cabinet in a
dispute over the role of Quebec in confederation. His successor, the Hon. Robert de Cotret,
was a Cabinet Minister with firsthand knowledge and experience of the Treasury Board, the
department which all ocates resources among competing ministries. It fell to Mr. de Cotret to
secure the $3 billion for the five-year plan. In a pressrelease annauncing the plan, Mr. de
Cotret stated:

This is a fully funded plan that commits the Government of Canada to $3 hllion over five
yeas in new fundng for the ewironment. Moreover, Canadds Green Plan represents a
government-wide commitment diredly involving more than 40 federal departments and
agencies.

Canadas Green Plan is £ond to none in its comprehensive approach to a full range of
environmental challenges, fundng, accountability and provision for pubic involvement.

The plan set out a number of goals and key initiatives. Mr. de Cotret argued that it
contained "clear targets and schedules that provide a yardstick for judging the successof the
Plan." The key program areas and gals as well as an analysis of the chaice of instrumentsin
the plan follows

10.5.1 Summary of Goals and Key Initiatives

More than 100 initiatives were contained in Canadds Green Plan for a healthy environment.
Eight broad categories were identified, each with dfferent programs, goals, and initiatives.
Funding for each category was earmarked as foll ows:
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1) CLEAN AIR, WATER AND LAND ($850 million)
2) SUSTAINING OUR RENEWABLE RESOURCES ($350 million)
3) SPECIAL SPACESAND SPECIES ($175 million)
4) THEARCTIC ($200 million)
5) GLOBAL ENVIRONMENTAL SECURITY ($575 million)
6) DECISION MAKING ($500 million)
7) STARTING IN OUR OWN HOUSE ($275 million)
8) EMERGENCY PREPAREDNESS ($175 million)

Further information is provided in Annex 1. The department's 174-page publication

Canadds Green Plan, which was distributed free of charge, described each initiative in

greater detail. The department also published a "Summary of Targets and Initiatives'

reproduced in Annex 2. Some of the major undertakings included:

- Virtua elimination d the discharge of persistent toxic substances into the ewironment,

- Canada-wide reduction of the cncentration d ground-level ozone (smog) to below the
threshald of health effects in the most susceptible segments of the population,

- A 50-per-cent reduction in Canada's generation of waste by 2000,

- Theshifting of forest management from sustained yield to sustainable devel opment,

- Thesettingaside of 12 per cent of the country as protected space,

- Completion d the national parks s/stem by 2000,

- Stabilisation o carbon doxide and aher greenhouse gas emissons at 1990 levels by
2000,

- Phasing-out CFCs by 1997, and methyl chloroform and cher mgjor ozone-depleting
substances by 2000,

- A 50-per-cent reduction o sulphu dioxide emissons in eastern Canada by 1994.
Capping d add-rain-related emissions in eastern Canada beyond 1994. Extension o
the add rain control program to emissons in western Canada.

10.5.2 The Choice of Policy Instrument

The substance of the Green Plan has been criticised by environmentalists and ahers as vague
or insubstantial. Although publicity for the plan emphasised 120 different initiatives for
which adions would be taken, uncertainty about the type of adions proposed created
confusion about the pdicy instruments that would be applied. In exploring the policy
instruments in the Green Plan, Hoberg and Harrison (1994) identified six categories "which
vary significantly acarding to the level of coercion involved and also how directly they seek
to improve ewironmental quality." Their six categories are regulation, direct spending,
information regulation, information dissemination, information development, and agree
ments. Using this framework to identify policy instruments, Hoberg and Harrison courted

239 distinct initiatives. On the basis of their analysis, they conclude that:
The most striking result is the disproportionate reliance on expenditure programs that seek to
influence behaviour only indiredly, if at all, and the relatively small number of initi atives that
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direaly affea environmental quality. Regulatory and drea expenditure initiatives together
acacount for only 20 per cent of the origina Green Plan, and 16 per cent of the initiatives
announced thus far. It beas stressing that despite the heary emphasis on expenditures, Green
Plan spending is not oriented towards dired cleanup. . . . By far the most frequently used
instrument is information development, which acounts for over half of al initiatives in bath
the original plan and the initi atives already announced.

Given the focus on information development, it is nat surprising that environmentali sts
were disappointed with the plan. In essence, they argued that it ladked the dfective type of
measures one might seein a budget, such as new taxes or tougher regulations. For many it
represented nothing more than a green venea over the status quo. This suggests that
Environment Canada either overestimated its abilities to satisfy some key demands of the
ENGO community or was willing to forgo their demands to appease business or other
interests. Either way, support from the only constituency that had a longterm stake in the
Green Plan' s future was undermined. When the plan died with the new Liberal Government,
there were no environmental groups ready to championits virtues.

Itis, of course, posshleto argue that environmentali sts' demands were unreasonable, that
is, "radical", and would have had major impads on the economy. Doern and Conway (1994
120) for example, embrace industries' view when they state that "environmentalists had
argued for a radicd policy employing geen taxes, a 'big stick' approach to regulation and
emission control standards which would heve moved Canada out in front of other OECD
countries." There is little evidence to support this view. Given the initiatives on
environmental taxation and regulation underway at the time, more innovative and front-
runrer policies were aready beingimplemented in Europe (Gale, 1995h).

10.6 Drafting The Agenda: Actors Are Territorial

In the Canadian federation, adions on the environment at the federal level are constrained by
the constitution, Although federal powers are extensive, the pradice has been to alow the
ten provinces to assume control over most environmental issues, excluding thase having a
bilateral or international dimension. This means that each province has its own
environmental assessment processin addition to the federal process (now legislated urder
the Canadian Environmental Assessment Act). What this means in pradice is that some
project proporents have faced both provincial and federal environmental assessments.
Althouwgh federal powers are used reluctantly, there is a tendency among the provinces to
construe any federal intervention as unwarranted interference in damestic afairs. Many
environmentali sts, however, seethe federal role as esential. They want to prevent short-term
development opportunities that have unacaeptably high environmental costs.

With regard to the Green Plan, the territorial aspect of environmental planning and
decision making can largely be traced through the perspectives of competing politicd and
bureaucratic adors, the steps taken in public consultations, and the methods used to resolve
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corflict during the drafting stage.

10.6.1  Political Actors

When it annourced the Green Plan on 11 December 1990, the Progressive Conservative
government was in its second term of office. Some six months earlier the American and
Mexican presidents had agreed to pursue talks on a bilateral trade agreament beginning in
1991. This agreament's potential implications for Canada was a source of concern for the
Canadian government. This was resolved in part when Canada was invited to join the
negotiations in February 1991 — negatiations for a North American Free Trade Agreement
(NAFTA).

Given the government's experience with the Canada-U.S. FTA, it was clear that NAFTA
also would be an isaue at the next election. In the 1988 eledion, the FTA was vigorously
criticised by the two major opposition parties, the Liberal Party and the New Democratic
Party. It was also opposed by many nationali sts, labour unions, and socia and environmental
non-government organisations. As noted previously, the Conservatives campaigned on the
isae of free trade and won the dection. In preparing for the next free trade fight, the
opportunity to increase the government's popularity or at least neutralise oppaosition through
a major environmental initiative may have appealed to some members of Cabinet. An
environmental adion plan, based on the concept of sustainable development, was not
considered to have any far-reaching implicdions for freetrade negotiations. More modest
objectives were anticipated as detailed by Mr. Bouchard in a speech given 5 October 1989.
The government clearly believed that freetrade and sustainable development could proceed
as two separate, unrelated initiatives. This miscdculation was later to cause serious
difficulties in the trade negotiations (Gale, 1995a).

10.6.2 Bureaucratic Actors

The growth o public interest in the ewironment in the late 1980s provided Environment
Canada with an opportunity to secure more resources and influence. Although public sector
interest in the drafting d the Green Plan was negligible at the outset, this changed when it
became clear that the plan represented an opportunity for other ministries to participate in a
new area of government spending.

At the bureaucratic level, the drafting of the Green Plan was initiated by a new Deputy
Minister of Environment Canada, Dr. Len Good in the summer of 1989. The Policy
Directorate within the department's Corporate Planning Group was resporsible for drafting
the document. The drafting process was a relatively small effort, tightly managed by the
Policy Directorate. It involved about six people at the beginning — with athers in supporting
roles — all under the direction of the Deputy Minister. The Deputy's objective was to
determine the Green Plan’s pdlicy 'architecture’. He sought a structure for the plan around
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which he could build a story.

Of the original team of six people, three were central to the drafting o the Plan: the
Deputy Minister, the Assistant Deputy Minister in charge of Policy, and the Director
General, Policy, who undertook the drafting. The Deputy Minister came to the department
with exemplary knowledge of and experience with madhinery of government issues. Dr.
Good had not only had an intimate understanding o policy management in government but
also the capadty to extrad $3-hilli on in program expenditure commitments from the system,
the type of experience lading at Environment Canada. Dr. Good also had direct experience
in ancther national planning exercise, the National Energy Program of 1980. That program
was introduced as a Canadian solution to the rapid increase in world al prices. Oil
companies and some provincia governments, however, judged it to be unacceptable
interference.

Knowledge of environmental issues and departmental matters was provided by the
Asdstant Deputy Minister, Dr. Robert Sater. Having joined the department five months after
it was created, Dr. Sater had 17 years of experience in environment and sustainability with
the department. Brian Emmett, Director General, Policy, the third member of the team, had
the task of creating the architecture and story line for the Green Plan. Both were fadli tated
by a series of show-and-tell "slide decks."

The framework that emerged for the plan consisted of two interading components:
decision-making and adion on the issues. Changes in the way the government made
decisions were articulated in the public consultation document A Framework For Discussion
on the Environment (Environment Canada, 1990b: 7).

There are three basic steps to correding existing failures in dedsion-making. First, we must
improve the factors that affed decision-making. Second, we must change dedsion-making
processes and institutions. Third, we need to strengthen and buld partner ships.

Eadh step is discussed in greater detail in the Framework paper. The fadors that affect
decisionrmaking are identified as better science, more information about the environment,
education, legislation and econamic instruments. Each is discussed in turn. Changing
decision-making processes requires integrating environmental and econamic considerations
in policy-making and adopting a ade of environmental stewardship. Finally, strengthening
partnerships refers to strengthening support of international efforts to address environmental
problems and strengthening relationships with the provinces, environmental groups and
aboriginal people.

10.6.3 The Consultative Process

The Minister first presented the Green Plan to the Priorities and Planning Committee of
Cabinet in January 1990. This Plan met with stiff resistance from the Ministers of Finance,
Industry, International Trade, and Treasury Board. Underlying this resistance was the fear of
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bureaucrats in these departments that Environment Canada was engaged in a "power grab"
(Howard, 1989). Finance and Treasury Board, with Central agency status, were not
committed to the social construction of environmental isaues as a problem of devel opment;
nor did they wish to seetheir role as guardian of public finances usurped by Environment
Canada.

Cabinet thus required public consultations on the plan and its re-submisgon at a later
date. These mnsultations were steaed by a new Minister, Robert de Cotret, following Mr.
Bouchard's resignation over constitutional proposals affecting Quebec's status in
confederation.

The consultation process was hastily organised and implemented. It involved "41
information sessons attended by 6,000 people, two day consultations in 17 citi es attended by
3,500 people, and awrap-up sesson in Ottawa atended by approximately 400 'stakeholders,’
all at a ast of roughly $7 million" (Hoberg and Harrison, 1994: 126). The document itself
met with a great deal of criticism from acalemics, environmentalists, and induwstry. By the
time the consultations concluded in August of 1990, both the plan and process had been
soundly condemned by many.

Despite the scope and expense, the consultations were a political disaster for DOE [Department
of Environment]. Although industry groups had a problem with the nsultations,
environmental groups were even more upset. They complained that the vagueness of the
discussion document and the cast number of participants prevented any meaningful analysis of
the options or discussion of priorities. DOE could not shake environmentalists’ perceptions that
the key decisions were aready made and the consultations mere window dressing and a
delaying tadic (Hoberg and Harrison, 1994 126).

Even though the consultation process was rushed, it was clear that the government was
committed to a new spending initiative. This made it more dtradive for other, formerly
hostile departments, to become involved. The Cabinet's agreement to the five-year $3-hilli on
plan may well be attributed to the fad that more than helf of the budget was all ocaed to

other departments.

Environmental groups generally were disappointed with the Green Plan. Not only had
they expressed concerns about the consultation process but they found the Plan lading in
substance. Industry's readion to the plan was more favourable. Thisis largely because it did
not contain the regulatory or economic instruments that they feared. There was little need to
be criticd. Industry's influence and adive lobbying, originally evident in the 1987 Task
Force report on the Brundtland Commisson, ensured that the plan would be innocuous. It is
important to nae that industry sought less regulation and the adoption d the voluntary
approach rather than new market-based instruments. They were, for example, vehemently
opposed to carbon a energy taxes. This view is at odds with the observation that Doern and
Cornway (199%: 121) make:

For business, however, the most serious problem with the Green Plan is that is fails to
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demonstrate a serious commitment to the use of market-based policy instruments as a
complement to traditional regulation.

This is entirely a rhetoricd argument for business At the time of the Green Plan's
development, few if any were seeking market-based instruments. If anything, they argued
against them as having serious impads on competitiveness a position which hes
strengthened with time.

The Green Plan contained no threats to the autonomy of provincial governments. It
followed the path of least resistance by developing ron-coercive pdicy instruments. In
Canada, the constitutional division of powers between federal and provincial governments
places ingtitutional constraints on policy makers. Provincial governments ek to prevent
intrusion into matters they consider within their jurisdiction. As owners of natural resources
and promoters of private economic development, the provinces feared the imposition o new
environmental regulations or taxes. There was already federal-provincia tension over the
applicaion d federal environmental assessment powers. Environmental groups had used
federal regulations to question the impad of two specific development projects, one in
Alberta, the other in Saskatchewan. The governments of these provinces resented the role the
Federal Environmental Assesament Review Office played in evaluating the impads of the
two projects.

There dso was apprehension about the imposition d a cabon tax, particularly in Alberta,
afosdl-fuel based economy. As a mnsequence, the Green Plan contained no new econamic
instruments: instead it declared that it would conduct a study. When the plan was finaly
released, provincial governments readed with general approval. It was nat viewed as an
intervention in provincia affairs; rather, the evidence pointed to an increase in regional
spending onenvironmental research and the dissemination of information, steps that would
producelocd benefits.

10.6.4  Points of Conflict During the Drafting Stage

The attempt to formulate a comprehensive environmental plan led to conflicts over money
and autonomy within the federal government. Environment Canada was traditionally seen as
a"spending’ and regulatory department in government circles. It was aline department with
little real influence compared to key decision centres guch as the Treasury Board and the
Department of Finance. These latter agencies, the "guardians' of the public purse, oversaw
al federal spending and revenue generation. In a period o fiscd restraint, money alocaed
to environment had to come from other line departments. This led to conflict with ather
departments seeking to protect or expand their own programs and services. Moreover, the
elevation d environmental considerations to the same status as economic considerations — a
key recommendation of the Brundtland Commisson — would give the Minister of the
Environment more influence and power in Cabinet decisions than ever before. Many

Robert JP. Gae 113

departments would na be able to pursue their traditional mandates without Environment
Canada's involvement. Many interpreted this dift in policy emphasis as interference in
ancther department's affairs that would jeopardise their own autonomy. For the Green Plan
to succeed, "it would have to either avoid o surmount the obstades of opposition from
within the federal government" (Hoberg and Harrison, 1994: 123).

At the provincial level, the strongest opposition to the drafting o a Green Plan came from
the Government of Alberta. This government feared the type of federal involvement in
provincial affairs it experienced during the world oil crisis of 1980. At that time, the Libera
government of the day introduced a National Energy Program (NEP) to cortrol the price of
domestic oil. Viewing this as an intrusion into provincial affairs, one which affected its
revenues and authority, the Alberta Government pursued a lengthy fight to repeal the NEP.
Ten years later, it feared a national environmental program that would also intrude on its
affairs or lead to measures such as carbon taxes, which would aff ect its oil-based econamy.
The fad that one of the architects of the National Energy Plan — Dr. Len Good — was now
the new federal Deputy Minister of the Environment increased their apprehension.

Althowgh the Green Plan was supposed to have been developed with full public
participation, the Department of Finance saw it as a budgetary exercise reqguiring secrecy.
This approach created conflict with environmentalists, who advocaed gpenness and with
industry, which feared increased costs. Runrels (1993: 4) reports increasing anxiety among
industry of what was to come. When a section d the Plan about a cabontax was leaked to
the powerful Business Courcil on National Issues, the energy sector intervened. A complaint
to the Prime Minister's Office killed any further development of a cabontax.

10.7  Current Status of National Environmental Planning
in Canada

Since the general eledion of 1993, the Green Plan has been gradually abandored by the
Liberal government. The new Minister of Environment saw the plan in partisan terms,
something that could have been avoided if both the ENGOs and the National Round Table
on the Environment and the Economy had been given ownership of the agenda. Not having
planned for the longer term, environmental groups have been fighting for survival since the
beginning o the 1990s. A number have folded o reduced their adivities to a shadow of the
past. Since 1993 when it was important to push the new Minister to develop a better adion
plan rather than simply abandonit altogether, environmental groups have had nocagpadty for
concerted adion. Single-issue campaigns again daminate their diminished adivities. Thereis
a sense that the environmental movement has come full circlein an issue-attention cycle that
leaves the government controlling the environmental agenda with virtually no external
criticism from either opposition parties or ENGOs.

The NRTEE is in no better shape with regard to resources or strategic thinking. Since its
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birth in 1989, it has become an increasingly partisan organisation, now headed by a former
Liberal politician. Sustainable development has become a term in dsrepute; advice is
provided only when it is ought. The organisation is no longer the consultative "think-tank"
it was envisioned to be.

10.8 Lessons Learned

Canada's experience with the Green Plan, that is, with national environmental planning, leads

to at least four major lesons:

1) An effective national environmental plan requires the support of the envi-
ronmental policy community.

Environment Canada neglected its own constituency in broad measure to secure a plan
that it could implement within the federal bureaucracy. This was a risky strategy. When the
politica champions left, there was no support for the Green Plan either within government or
externally. Because the plan was not integrated into the Cabinet system of government nor
into the budgetary process, Environment Canada was not able to defend it against cutbadks
or wilful neglect. When it was abandaned, there was no paliticd, bureaucratic, or ENGO
resistance. Arms-length government organisations such as the National Round Table on the
Environment and the Econamy or the International Institute for Sustainable Development
were also conspicuots in their silence. To be dfective, an environmental plan must have the
support of the paicy community it isintended to serve.

2) A national environmental plan isdifferent from a national sustainability plan.

The Green Plan contained elements of bath a national environmental plan and a national
sustainability plan but it was neither fully one plan nor the other. It is important thus to
distingush environmental planning from sustainability planning. The @ntext for planning
will vary with the focus. An environmental focus, for example, may not bring into play the
same level of scrutiny of economic development pradices inherent in a sustainability focus.
The extent to which environmental problems are considered to be a social construct of
development is a criticd distinguishing feature of the two approaches. For this reason,
beginning with a federal strategy for the ewironment may have been an important precursor
to developing a federal strategy for sustainability. Using the terms environment and
sustainabil ity interchangeably is counterproductive.

3) Moaotivations matter: public opinion is less important than political leader ship and
commitment.

Public opinion onthe environment was a aiticad fador in motivating federal government
adion onthe Green Plan. In retrospect, it is hard not to see the plan as little more than a
public relations exercise. The Conservative government increased its politicd capital by
addressng public concerns abou the ewvironment when these concerns were at their peak. It
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managed to do this without alienating ather key constituencies; first because it drafted a
rather unchall enging plan, and second, because it never forged an alliance with the ENGO
community. Experience shows, however, that public opinion cannot be relied onto support
amost any initiative, let alone an environmental adion plan. It is politica leadership and
commitment that is required to implement padicy changes, especially when public sentiment
changes as other isues gain more prominence.

4) A partisan agenda will kill a national environmental plan.

The Green Plan was high onsymbolic policy initiatives for the Conservative Party. They
came up with the strategy and reme for the plan. This meant that opposition parties had no
vested ownership in the plan. Unlike the budget process wherein one can disagreeover any
particular budget measure, the new Liberal government disagreed with the idea of the plan
itself. Rather than reformulate a plan in their own image as with a budget, they abandoned
the plan altogether. Instead of focusing on hav best to spend $3 billi on allocated to Green
Plan initiatives, they began the process of downsizing Environment Canada axd moving
away from a national and concerted approad to environmental planning. They viewed the
Green Plan in partisan terms and sought ways to wind dawvn the plan duing the course of
their mandate. The implicaion d this experience for national environmental planning is
clear: steps must be taken to set up a planning process which all parties can respect
irrespective of who isin power.

Annex

Section [: Clean Air, Water and Land ($850 million)

Health and Environment
Goal: To ensure that citizens today and tomorrow have dean air, water and
land essential to sustaining tuman hedth and the environment

Number of | nitiatives Associated with Program: 7

Continuing Action to Protect and Restore Our Water

Goal: To protect and enhance water quality and promote the wise and
efficient use of water

Number of | nitiatives Associated with Program: 11

Keeping Toxics Out of Our Environment
Goal: Virtua elimination of the discharge of persistent toxic substances into
the environment
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Number of Initiatives Associated with Program: 5

Reducing Smog
Goal: Canada-wide reduction of the concentration of ground-level ozone
(smog) to below the threshold of hedth effeds in the most susceptible
segments of the population

Number of Initiatives Associated with Program: 9

Cutting Waste
Goal: A 50% reduction in Canada's generation d waste by the year 2000
Number of Initiatives Associated with Program: 13

Section Il: Sustaining our Renewable Resources ($350 million)

Sustainable Forestry Devel opment

Goal: Shift the management of Canada's forests from sustained yield to
sustai nable development

Number of I nitiatives Associated with Program: 8

Sustainable Agriculture

Goal: Maintain and enhancethe natural resources that the agri-food sector
uses or affects, whil e ensuring environmental, economic and social
integration

Number of I nitiatives Associated with Program: 5

Sustainable Fisheries

Goal: The longterm sustainability of our fisheries resource

Number of I nitiatives Associated with Program: 9

Section lll: Special Spaces and Species ($175 million)
Protecting Unique Ecological Areas
Goal: To set aside & proteded space 12% of Canada

Number of Initiatives Associated with Program: 9
Sustaining Wildlife
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Goal: To maintain and enhance the hedth and diversity of our wild animals
and plants

Number of I nitiatives Associated with Program: 9

Historical Heritage

Goal: To commemorate and protect historicd heritage important to all
Canadians

Number of Initiatives Associated with Program: 3
Section IV: The Arctic ($100 million)

Preserving the Integrity of Our Northland

Goal: Thelongterm sustainability of our fisheries resource

Number of | nitiatives Asociated with Program: 1

Section V: Global Environmental Security ($575 million)

Global Warming

Goal: To stabilise national emissons of carbon dioxide and ather greenhouse
gases at 1990 levels by the year 2000

Number of Initiatives Asciated with Program: 24

Ozone Depletion

Goal: Phase out use of CFCs by 1997 and methyl chloroform and ather major
ozone-depleting substances by the year 2000

Number of | nitiatives Associated with Program: 3
Acid Rain

Goal: To cap acid rain-related emissonsin Eastern Canada beyond 1994 by
extended federal-provincia agreements and expand the control program to
establish a national emisgon cap for the year 2000

Number of Initiatives Associated with Program: 8

International Progress on the Environment

Goal: To: acclerate global co-operation, understanding and progress on
environmental issues
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Number of | nitiatives Associated with Program: 7
Section VI: Decision Making ($500 million)

Partnerships

Goal: To strengthen existing environmental partnerships within Canada and
build new ones

Number of Initiatives Associated with Program: 12

Environmental |nformation

Goal: To provide timely, accurate and accessble environmental information
to enable Canadians to make environmentally sensitive dedsions

Number of Initiatives Associated with Program: 8

Environmental Citizenship

Goal: To develop an environmentally literate society; equip citizens with the
knowledge, skills and values necessary for action

Number of I nitiatives Associated with Program: 1

Supporting New Science

Goal: To strengthen the nation's environmental science and technology with a
special emphasis on understanding regional ecsystems

Number of I nitiatives Associated with Program: 7

Legidlative, Regulatory and Market Tod s for Change

Goal: The balanced use of strongand effective ewvironmental laws, with
market-based approaches for environmental protedion

Number of Initiatives Associated with Program: 3

Section VII: Starting in our own House ($275 million)

Goal: To ensurethat all of the federal government's operations meet or
exceal rational targets and schedules

Number of I nitiatives Associated with Program: 5
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Section VIII: Emergency Preparedness ($175 million)
Environmental Emergencies

Goal: To respond quickly and effedively to threats posed by human-made
pollution emergencies and naturally occurring environmental emergencies

Number of I nitiatives Associated with Program: 11
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