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ABSTRACT 

This thesis utilizes policy network analysis to improve upon contemporary 

understandings of policy transfer. The argument made is that once the key actors 

surrounding an issue are identified, further transfer research can focus on the 

organizational makeup of those actors. 

Institutions also figure prominently in decision-making processes. While 

institutions do alter over time, on occasion they produce a lock-in effect whereupon 

entrenched interests benefit from their continuity. Drawing lessons may be one way to 

shield institutions from pronounced change. 

The Canadian climate change policy network was chosen to test the relationship 

between networks, institutions, and policy transfer. Although some actors were willing 

to take precautionary action to address climate change, the fossil fuel industry used its 

close ties with the Alberta government to block such actions. Drawing lessons from the 

United States legitimized the choice of voluntary instruments, allowing the fossil fuel 

industry to stay the course. 

i i i 
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CHAPTER ONE 

Introduction 

Serious problems demand serious responses, or so it would seem. When 

formulating policy, governments often respond to problems in an incremental manner.1 

Political incrementalism limits political controversy, while producing consensus.2 At the 

same time, limited alterations to the status quo produce varying effects, dependent upon 

the problem that is being addressed. Provincial and federal governments in Canada are 

no exception when it comes to incremental action. Climate change entered onto 

governments' radar in the late 1980s, provoking national and international consideration. 

Canadian governments' major answer was to institute the Climate Change Voluntary 

Challenge and Registry Program (VCR) in 1995, to meet its international commitments. 

VCR was a product of previous policy as well as policies put in place in the United States 

(U.S.). Why did Canada turn to lessons drawn from the U.S. in order to reduce 

greenhouse gas emissions in Canada? Surely programs backed by regulatory might or 

economic incentives would more rapidly invigorate industry to reduce its emissions than 

voluntary measures would. This thesis provides some reasons why the Canadian 

government drew lessons from another country that were wholly inadequate to meeting 

Canada's international commitments. 

The key to understanding governments' adoption of policies found in other 

jurisdictions is referred to as the study of policy transfer. Policy transfer is the process by 

which policies and programs in one jurisdiction are used in the development of policies 

1 Charles E. Lindblom, "Still Muddling, Not Yet Through," Public Administration Review 39 (1979): 520-
522. 
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and programs in another jurisdiction. Currently, it is the subject of much scholarly 

debate. A particular criticism of this debate conveyed throughout this thesis is that the 

focus toward ideology, geographic proximity, language, and new analytical techniques to 

understand policy transfer, bypasses established tools of policy analysis. For years, 

policy scientists have produced intricate frameworks for analysis and theories to better 

understand why policies change both incrementally and rapidly. A few prominent 

methods include the garbage can model, the Advocacy Coalition Framework (ACF), 

policy network analysis, and punctuated equilibrium theory.4 This thesis rests on the 

assumption that policy transfer can be tied to established policy frameworks and theories 

in order to clearly understand the processes involved. 

Of these methods, the policy network approach is the one chosen here to study 

policy transfer. The North American model, whose substance can be attributed to 

Coleman and Skogstad, is conducive to providing a systematic approach to understanding 

why lesson-drawing occurs.5 As a top down approach to understanding policy transfer, 

the network approach can focus on key sectoral actors, determining not only their 

2 Ibid., 520. 
3 David P. Dolowitz and David Marsh, "Learning from Abroad: The Role of Policy Transfer in 
Contemporary Policy-Making," Governance: An International Journal of Policy and Administration 13 
(2000): 5. 
4 See Paul A . Sabatier and Hank C. Jenkins-Smith, eds., Policy Change and Learning: An Advocacy 
Coalition Approach (Boulder, Colo.: Westview Press, 1993); Michael D. Cohen, James C. March, and 
Johan P. Olsen, " A Garbage Can Model of Organizational Choice," Administrative Science Quarterly 17 
(1972): 1-25; William D. Coleman and Grace Skogstad, eds., Policy Communities & Public Policy in 
Canada: A Structural Approach (Mississauga, Ont.: Copp Clark Pitman, 1990); and Frank R. Baumgartner 
and Bryan D. Jones, Agendas and Instability in American Politics (Chicago, 111.: University of Chicago 
Press, 1993). 
5 See William D. Coleman and Grace Skogstad, "Policy Communities and Policy Networks: A Structural 
Approach," in William D. Coleman and Grace Skogstad, eds., Policy Communities & Public Policy in 
Canada: A Structural Approach (Mississauga, Ont.: Copp Clark Pitman, 1990), 14-33; and William D. 
Coleman, Grace D. Skogstad, and Michael M . Atkinson, "Paradigm Shifts and Policy Networks: 
Cumulative Change in Agriculture," Journal of Public Policy 16 (1996): 273-301; and William D. 
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interactions but also their institutional relations with one another during stages of the 

policy process (e.g., agenda-setting, formulation, implementation). Policy network 

studies allow researchers to compare different sectors (i.e., environment, 

telecommunications, and energy) across time and space. Furthermore, utilizing the 

network approach, typologies can be drawn upon to characterize policy-making 

functions. At once, powerful actors are revealed as the vehicles through which policy is 

formulated. Recognizing those vehicles is the first step in clearly understanding how and 

why policies are transferred. In reducing the number of important actors, researchers can 

then focus on state and private organizations' institutions, dependent upon which type of 

network is under review. Simply put, transfer studies should focus on who makes 

decisions within a sector before trying to determine why and how lessons are drawn. 

Institutions also figure prominently into understanding policy transfer. Macro-

level (national) institutions focus on grand problems of regional equity, individual rights, 

and economic growth. Indeed, institutions set the main course by which our society 

travels and the effort to strengthen or weaken these institutions at a given time affects 

different policy-making sectors. For instance, the effort to appease Quebec's wants and 

desires through regional programs - most notably following the election of the Parti 

Québécois in 1976 - has lead to decentralization of power in certain policy sectors.6 As a 

consequence, macro-level institutions affect policy networks' capacity to formulate 

policy. 

Coleman and Anthony Perl, "Internationalized Policy Environments and Policy Network Analysis," 
Political Studies Al (1999): 691-709. 
6 Donald V . Smiley, Canada in Question: Federalism in the Eighties, 3d ed. (Toronto, Ont.: McGraw-Hil l 
Ryerson, 1980), 243. 
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At the same time, meso-level (sectoral) institutions reflect the need to deal with 

different areas of policy-making in specific ways. Often, macro-level institutions are not 

suited to responding to specific problems. National goals and objectives reflected in 

macro-level institutions may conflict with and contradict one another, leading policy 

communities to create their own institutions that reflect sectoral objectives and goals. For 

years, the objective of regional equity might have been furthered by building an oil 

pipeline to Montreal, however, a continental strategy was institutionalized in the energy 

sector. Later, the National Energy Program (NEP) fundamentally altered those sectoral 

institutions, in an effort to further a national priority, Canadian security of supply. 

Institutions at both levels influence the activities of policy networks, and consideration of 

only one set of institutions does not capture the full range of possible decisions. 

Macro- and meso-level institutions may alter over time; however, in some sectors 

they produce a lock-in effect - where actions reflect the institutional framework - that 

sees entrenched interests benefit from the stability of the network and its associated 

rules. Entrenched interests shield such institutions from fundamental change in order to 

perpetuate their near- and long-term objectives. The result is often incremental policy 

change despite international and national scientific and environmental regimes that point 

out the serious consequences of inaction. One tool whose usefulness is relevant to 

entrenched interests in these types of situations is lesson-drawing - the voluntary 

7 Douglass C. North, "Institutions," The Journal of Economic Perspectives 5 (1991): 108-109. 
8 By September 1993, the Canadian government had already recognized that climate change may lead to a 
rise in sea level, threatening coastal areas, and also warned of other, not yet understood impacts. See 
Government of Canada, Canada's National Report on Actions to Meet Commitments Under the United 
Nations Framework Convention on Climate Change: Draft (Ottawa, Ont.: Environment Canada, 1993), 
2.1-2.11. 
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adoption of a jurisdiction's policies and programs by another jurisdiction.9 Entrenched 

interests can use lessons drawn from other jurisdictions to inject their policies with 

legitimacy in the face of countervailing arguments for pronounced change. Canada, tied 

to the U.S. through the largest bilateral trading relationship in the world, provides a haven 

for entrenched interests to point to for models of what federal and provincial 

governments should do to respond to problems. 

The energy sector in Canada in the early to mid-1990s is used as a case study to 

test the relationship between policy networks, institutions, and policy transfer. The 

conclusion is made that, although environmental groups, environmental industry, and 

provinces such as British Columbia were willing to take precautionary action to address 

climate change, the fossil fuel industry utilized its close ties with the Alberta government 

to ensure reductions in greenhouse gas emissions would not come at the latter's expense. 

The fossil fuel industry capitalized on the prevalent institutional framework at the macro-

and meso-levels to ensure only incremental policy change would result. Among the 

institutions exploited were the Canada - United States Free Trade Agreement (FTA), and 

the consensual approach to decision-making, through the Joint Ministers Meeting (JMM) 

of energy and environment ministers, between the federal government and the provinces. 

Drawing lessons from the U.S. brought legitimacy to incremental policy prescriptions 

and allowed the fossil fuel industry to stay the course. 

This thesis consists of six chapters, including the introduction. The remainder of 

this introduction briefly describes each of the chapters. Chapter Two outlines the 

methodology and research design chosen for this study. Mainly, it discusses the 

9 Richard Rose, "What is Lesson-Drawing?," Journal of Public Policy 11 (1991): 3. 
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propositions, units of analysis, data used, and criteria for interpreting findings that 

characterize the case study. Near the end of the chapter, two hypotheses are stated, which 

are tested using the case study. Chapter Three discusses why politics, rather than science, 

is often more influential in policy formulation, even when dealing with complex 

problems. Despite the uncertainty and complexity associated with climate change, and 

Canada's expertise in the area, scientists at both the international and national levels did 

not figure prominently in formulating policy, as an epistemic community approach might 

predict. In order to understand why scientists were left out in the cold, the literature on 

policy networks, institutions, and policy transfer is presented. Through such analytical 

techniques, the thesis attempts to show why the political side of decision-making was key 

to understanding Canadian responses to climate change. 

Chapter Four uses the policy network approach to map out the key actors and 

their relationships in relation to one another within the Canadian Climate Change Policy 

Network (CCPN). Moreover, the external environment surrounding the policy network is 

discussed. For historical and institutional purposes, the beginning of the chapter also 

provides an overview of the energy policy community in Canada between 1971 and 1988. 

Chapter Five presents the case study. The chapter focuses on key events that helped 

shape Canada's eventual adoption of the National Action Program on Climate Change in 

1995, for which the VCR was the policy centrepiece. 

Finally, Chapter Six analyzes the case study using the approaches discussed in 

Chapter Three. The remainder of the chapter tests the hypotheses presented in Chapter 

1 0 Peter M . Haas, "Do Regimes Matter?: Epistemic Communities and Mediterranean Pollution Control," 
International Organization 43 (1989): 377-403. 
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Two, at which time conclusions are made. The main conclusion found within the chapter 

is that policy transfer can be understood in a systematic way using the policy network 

approach in conjunction with institutional analysis. Indeed, the current debate on policy 

transfer should focus less on proposing new theoretical frameworks and instead focus 

more on proven techniques of policy analysis. 
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CHAPTER TWO 

Methodology and Research Design 

Introduction 

This chapter outlines the methodology and research design that have been chosen 

for this thesis. The main objective of the chapter is to show in detail how the research 

will be carried out, what particular form it will take, and on what past experience it is 

based. By the end of this chapter, the reader should understand why a case study 

approach is at the centre of the investigation and how specific evidence introduced in the 

case study will be analyzed. 

A case study approach was adopted for this study for two main reasons. First, the 

questions that are being asked are of a "how" and "why" nature. According to Robert K. 

Yin, hypotheses that require the researcher to ask these types of questions are especially 

conducive to case study research.11 As they "are more explanatory...such questions deal 

with operational links needing to be traced over time, rather than mere frequencies or 

incidence." The major questions that form the basis of this study are as follows: 1) 

Why does policy transfer occur?; and 2) How does policy transfer occur within clientele 

policy networks? 

Second, and more importantly, the events at the centre of the research must be 

contemporary. Yin writes that "[t]he case study is preferred in examining contemporary 

events, but when the relevant behaviors cannot be manipulated."13 The relevant climate 

change discussions in Canada transpired less than fifteen years ago. The main period of 

" Robert K . Y i n , Case Study Research: Design and Methods (Beverly Hills, Calif.: Sage Publications, 
1984), 18. 
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study is between 1987 and 1995, with most of the important activity occurring between 

1990 and 1995. Hence, the questions asked, and activities and events making up the 

focus of this study meet two key conditions required for undertaking case study research. 

Using Yin's general approach to designing case studies, several other important 

steps must be undertaken before delving into the actual research. These research design 

steps are as follows: 1) determine the central questions posed by the study; 2) describe 

the propositions that lead to the questions being posed, if any; 3) determine the unit(s) of 

analysis; 4) distinguish the logic that links data to propositions; and 5) determine the 

criteria for interpreting the findings. The rest of this chapter will go through each of 

these selected criteria and attempt to spell them out in some detail. 

Central Questions 

The central questions posed in this thesis focus on the links between state-society 

relations (policy networks), institutions, and policy transfer at the meso-level (sectoral). 

One of the key questions asked is, in a clientele pluralist policy network in what ways is 

policy transfer likely to occur? Atkinson and Coleman define a clientele pluralist policy 

network as one in which "the state actually relinquishes some of its authority to private 

sector actors, who, in turn, pursue objectives with which officials are in broad 

agreement.14 These private sector actors, who are often business associations, control 

the details of public policy.1 5 Business associations often assume this role when state 

12 Ibid., 18. 
13 Ibid, 19. 
1 4 Michael M . Atkinson and William D. Coleman, "Strong States and Weak States: Sectoral Policy 
Networks in Advanced Capitalist Economies," British Journal of Political Science 19 (1989): 55. 
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actors are either, at a resource or informational disadvantage vis-à-vis private actors, "or 

where there are no objectives the state wishes to see achieved, short of the prosperity of 

the sector itself."16 The central question, then, is how are policy transfer processes 

affected by a clientele pluralist configuration? This question is reformulated in the form 

of a hypothesis below. 

Hypothesis One: Clientele policy networks will restrict the number of actors who 
can bring about policy transfer. 

The second question addresses the role of institutions in explaining private actors' 

proclivity to use policy transfer. North refers to institutions as "the humanly devised 

constraints that structure political, economic and social interaction...[t]hey consist of both 

informal constraints..., and formal rules...."17 Actions by powerful actors in policy 

networks both reflect and influence the existing institutional framework. The result may 

be that the institutional framework is important in explaining the course of policy 

transfer. Although the policy network approach captures much of the activity of key 

actors toward a particular issue, the institutional approach delineates the opportunities 

and constraints imposed upon those actors during a specified period. Hypothesis Two 

appears below. 

Hypothesis Two: Clientele policy networks will draw lessons when privileged actors' 
institutionalized core beliefs become threatened. 

16 Ibid. 
1 7 North, "Institutions," 97. 
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Propositions 

The formulation of the main research questions was based on general 

propositions. These general propositions found their origins in the key scholarly 

literature about policy networks, institutions, and policy transfer. Each of these three 

modes of analysis is discussed in turn. 

One of the key propositions involved in studying policy transfer is decisions are 

often made by those policy actors whose position is central within the structural relations 

1 R 

of a policy network. Policy network analysis has shown how varying policy outcomes 

can result from different network models.19 For example, Coleman et al, when studying 

agricultural price and income support policies in the United States (U.S.) and Canada, 

concluded that "corporatist policy networks lend themselves to the cumulative, 

negotiated, problem-solving trajectory to paradigm change whereas state directed or 

pressure pluralist networks are more likely to be associated with crisis driven change." 0 

Coleman et al. 's finding is indicative of the general propensity for different network 

models to affect policy inputs, and how those inputs are in turn reflected in policy 

outcomes. In short, alternate forms of decision-making characterize clientele, pluralist, 

and corporatist policy networks, with these types of decision-making sometimes 

becoming institutionalized over time. 

Policy networks will help political scientists understand the process of policy 

transfer in large part because each network's particular configuration affects the way 

1 8 Coleman and Skogstad, "Policy Communities and Policy Networks," 26. 
w Ibid, 21. 
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policy decisions come about. As is made clear in the literature, several types of policy 

networks can exist, with government bodies within these networks either leading or 

following in terms of who gets what, when, and how. Instead of looking to other 

explanations for policy transfer, researchers might first consider the degree to which 

certain policy networks advance the process of transfer. The argument made here is that 

the particular form of policy network determines, to some extent, the potential for such 

processes to occur, insofar as the broad institutions upon which they are built either 

constrain or facilitate actor's ability to look to foreign models for ideas, institutions, 

policies, or programs which they might choose to adopt. In short, through the network 

approach, the number of institutions which must be taken into consideration is not only 

minimized, but the actors are delineated in such a way as to determine the particular 

agents with the greatest potential for controlling transfer within a chosen policy sector, 

and on different issues. 

Various forms of policy networks are mentioned throughout the literature.21 

These include those recognized by Schneider in his work on chemical and 

22 

telecommunications policy in Germany. Schneider distinguishes mainly between 

pressure pluralist, clientele pluralist, and corporatist, policy network models. These 

unique configurations require only minor attention here, as more detailed work in this 

area is readily available elsewhere. 
2 0 Coleman, Skogstad, and Atkinson, "Paradigm Shifts and Policy Networks," 298. 
2 1 For an excellent discussion of the different types of policy network configurations that are in the realm of 
possibility, see Coleman and Skogstad, "Policy Communities and Policy Networks," 14-33. See also Frans 
Van Waarden, "Dimensions and Types of Policy Networks," European Journal of Political Research 21 
(1992): 29-52. 
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Briefly, pressure pluralism involves a number of groups and organizations making 

competing demands on government, in which "the State/government is (normally) 

passive and prepared to implement the policies that emerge from the pressure group 

competition...." In pressure pluralist networks, state actors, much like private interests, 

are fragmented, with the locus of power difficult to identify. Moreover, state agencies 

are motivated by different agendas. Atkinson and Coleman point out that "[departments 

and agencies, each intent on organizational survival, pursue narrow, short-term goals that 

bring them into conflict with other departments and agencies doing precisely the same 

thing."24 Under these conditions, no monopoly of power exists, and the organization of 

the state reflects the pluralism of society. 

As mentioned earlier, when describing a clientele pluralist network, emphasis is 

placed on private actors' influence over the details of public policy, along with state 

actors' reluctance to impinge upon the former's ambitions. Private actors, such as 

associations, capable of taking on responsibilities delegated to them are often unified and 

highly mobilized. As a consequence, private actors have the capacity to "obtain 

information on the practices and prospects of individual firms and to aggregate this 

information in a manner that makes self-policing and self-administration a relatively easy 

task." In short, private actors enjoy a heightened prominence within clientele pluralist 

policy networks relative to pluralist and corporatist networks. 

2 Volker Schneider, "The Structure of Policy Networks: A Comparison of the 'Chemicals Control' and 
'Telecommunications' Policy Domains in Germany," European Journal of Political Research 21 (1992): 
109-129. 

2 3 Grant Jordan and Klaus Schubert, " A Preliminary Ordering of Policy Network Labels," European 
Journal of Political Research 21 (1992): 19. 
2 4 Atkinson and Coleman, "Strong States and Weak States," 55. 
25 Ibid., 56. 
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Finally, corporatist networks are associated with a limited number of key actors, 

all more or less working cooperatively to produce policy. According to Coleman et al., 

within this type of network associations enjoy public status, which "includes obtaining 

resources from the state, participating directly in policy formulation, or receiving a 

delegation of state authority to implement public policies."26 

If these different types of sectoral networks exist, then it follows that certain 

network models will restrict the number of actors (state or private) who possess the 

capacity to influence policy formulation. In particular, the evolving state of relations 

between state actors and organized interests within a policy sector is useful when trying 

to understand policy change or inertia. For instance, Daugbjerb found that Danish nitrate 

policy within the agricultural sector during the period between 1987 and 1994 was the 

result of a strong alliance between agricultural farm associations and the Ministry of 

Agriculture, whose technical expertise over the Environmental Protection Agency "was 

used to persuade a majority in Parliament to adopt a low cost...policy."27 Conversely, 

Daugbjerb found that Swedish nitrate policy during the 1980s and early 1990s, formed 

through a loosely knit policy network, was configured in such a way that high costs to 

polluters were the result. Agricultural associations held less structural power within the 

Swedish network as opposed to their place in the Danish network. Unlike the situation in 

Denmark, government agencies also relied on consumer organizations for political 

support. This example shows how, through determining the specific network form, 

Coleman, Skogstad, and Atkinson, "Paradigm Shifts and Policy Networks," 278. 
2 7 Carsten Daugbjerg, "Linking Policy Networks and Environmental Policies: Nitrate Policy Making in 
Denmark and Sweden, 1970-1995," Public Administration 76 (1998): 289. 
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researchers can analyze why some inputs are translated into policy outcomes and others 

are not. 

Leading from this central proposition is another proposition that those actors who 

are integral to making decisions are constrained by their own institutions when either: a) 

looking for ideas and options to promote to government; or b) finding themselves in a 

situation that is characterized by complexity, scientific uncertainty, misunderstood 

economic implications, and limited time. Each of these propositions can be looked at in 

greater detail. 

First, in the matter of ideas and options that will be advanced by both public and 

private officials (e.g., state actors, bureaucrats, policy analysts, interest groups), 

organizations have in place certain rules that guide their activities, referred to in political 

science and other disciplines as institutions. In simple terms, institutions are the formal 

and informal rules that structure human political, economic, and social activity.29 For 

instance, a trade association provides its staff, whose function is to come up with policy 

options, with a set of standard operating procedures to guide its work. Perhaps all policy 

analysts are required to come up with a list of options that relate how to best represent the 

interests of the association's members in a given field, such as economic profit, and also 

requires that those options be collected from several sources which are set out in general 

terms for the analyst. The institutions in place somewhat restrict the activities of the 

2 8 For political, economic, and sociological views on the role of institutions, see James G. March and Johan 
P. Olsen, Rediscovering Institutions: The Organizational Basis of Politics (New York: The Free Press, 
1989); David W. Bromley, Economic Interests and Institutions: The Conceptual Foundations of Public 
Policy (New York: Basil Blackwell, 1989); and Paul DiMaggio and Walter Powell, The New 
Institutionalism in Organizational Analysis (Chicago, 111.: University of Chicago Press, 1991). 
2 9 Douglass C. North, Institutions, Institutional Change and Economic Performance (Cambridge, U . K . : 
Cambridge University Press, 1990), 4. 
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policy analyst, and lead him to come to a number of conclusions that were influenced by 

those institutions. 

In theoretical terms, Baumgartner and Jones explain that such institutions are 

often predicated upon an "interaction of beliefs and values" about which policies will 

30 

support an organization's goals. Consequently, restrictions are put in place upon what 

activities and actions are acceptable within an organization. In short, "[e]ach venue 

carries with it a decisional bias, because both participants and decision-making routines 

differ."31 Hall, for example, explains that when budget settings in Britain were altered 

between 1970-1989, the informal rule was to modify them in accordance with past 

experience and future projections. Within policy networks, state actors and organized 

interests also rely on internal and external institutions to structure their activities. 

Second, decisions are not only the product of institutions but also of factors 

outside the control of state actors and organized interests. These factors include 

considerations such as time, place, and scientific and economic uncertainty. Each of 

these factors can play a significant role in the types of policy outcomes that are produced 

by a policy network. Environmental problems, for instance, are often viewed as long-

term in scope, and as a result may not attract immediate attention from state actors or 

economic interests. More pressing matters for state actors (i.e., politicians) are often re-

election and short-term economic stability. Furthermore, state actors may not recognize 

3 0 Frank R. Baumgartner and Bryan D. Jones, "Agenda Dynamics and Policy Subsystems," The Journal of 
Politics 53 (1991): 1045. 
31 Ibid., 1047. 
3 2 Peter A . Hall, "Policy Paradigms, Social Learning, and the State: The Case of Economic Policymaking in 
Britain," Comparative Politics 25 (1993): 278. 
3 3 Dennis L . Meadows and Jorgen Randers, "Adding the Time Dimension to Environmental Policy," 
International Organization 26 (1972): 213-214. 
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environmental interest groups as legitimate threats to their position of power, especially if 

the levels of organization and public support for environmental change are low. Also, 

when competing political parties within the system do not act as a venue to represent the 

concerns of environmentalists, there exist few incentives for a government to advance 

long-term environmental concerns over short-term economic ones. Finally, 

governments' economic fortunes are often tied in with the economic success of the 

private sector. Economic rents are sometimes reduced when supporting long-term 

environmental goals, thus affecting budgetary flows, not to mention the threat posed to 

jobs and economic stability. 

Economic interest groups, within the present market system, are most often 

concerned with padding profits and increasing shareholder value. These considerations 

are of course tempered by the need for positive publicity; seeming to act in the interest of 

the public, and the importance of showing some level of interest toward environmental 

issues, to ensure no draconian measures are enacted by governments in the future.34 

However, earning profits remains the central objective of economic interests. This is not 

to say that long-term environmental objectives do not increase firms' profits, but the 

perception that profits are reduced by the protection of long-term environmental 

objectives remains the norm. Environmental regulations and economic instruments such 

as taxes, especially in those markets characterized by little competition, may impinge 

upon economic interests' abilities to maximize revenue. 

Moreover, time may be restrictive as is often the case with respect to producing 

domestic (i.e., state) policy outcomes in response to internationally mandated timeframes. 
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In a similar vein, scientific uncertainty reduces the opportunity for policy change, as 

under these circumstances, governments will find it easier "to persist with policies that 

are favored by the constellation of interests that initially supported their ascent to power, 

• * 35 * * 

even if the power of these interests has declined...." The risks involved in creating new 

policy outcomes with respect to an as yet to be fully understood problem provide few 

incentives for governments to substantially alter existing policies. 

The initial formulation of a policy to address climate change in Canada was 

hampered by not only scientific and economic uncertainty in terms of the consequences 

of different types of response measures but also by the need to draft a response in a short 

amount of time. Following the international regime that was put in place in 1992 through 

the United Nations Framework Convention on Climate Change (FCCC) - agreed upon at 

the United Nations Conference on Environment and Development (UNCED) in Rio de 

Janeiro, Brazil - Canadian governments were given a little more than two years to 

produce a climate change action plan. Operating under circumstances of limited time and 

uncertainty can raise the political stakes (i.e., election repercussions) due to the unknown 

economic impacts of different policy instruments, and increase the number of inputs and 

actors involved in the outcome. 

In the early to mid-1990s, the reality of climate change prompted the international 

community to demand some type of response from Canadian governments. The effort to 

draft such a response in the form of new and expanded public policies that might threaten 

existing political, economic, and social arrangements ensured debate around the issue 

Brian M . Cook, "The Environment and the Profit Motive," industry Week, 16 July 1990, 57. 
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would be affected both by considerations of time, and, as a policy window, by influential 

interests within the policy network. Traditionally weak actors such as environmental 

groups could mount a short, sustained campaign to affect policy outcomes within this 

policy window, and influential actors were determined to thwart environmental 

initiatives. Due to the necessity for action to be taken, policy options not traditionally 

the subject of debate, such as a carbon charge, were up for consideration. Consequently, 

factors such as time and scientific uncertainty may influence the structure of the policy 

network and the eventual policy outcomes emanating from its internal deliberations. 

Unit of Analysis 

"This third component [of case study research] is related to the fundamental 

37 

problem of defining what the 'case' is...." The unit of analysis in this case is the 

configuration of authority among state actors and organized interests within a policy 

network. Policy network analysis does not require that every autonomous organization 

be represented or identified. Associations, government departments and agencies, and 

interest groups represent different organized interests and these actors come together in a 

policy network to approach a common issue. 

For example, climate change policy in the energy field is important to oil and 

natural gas producers and suppliers. Instead of listing over one hundred oil and natural 

gas companies in Canada, the Canadian Association of Petroleum Producers (CAPP) can 
3 5 Geoffrey Garrett and Peter Lange, "Internationalization, Institutions, and Political Change," International 
Organization 49 (1995): 633. 
3 6 According to Zahariadis, a policy window is a "temporal stimulus for choice," which opens up the 
possibility for policy change. See Nikolaos Zahariadis, "Ambiguity, Time, and Multiple Streams," in Paul 
Sabatier, ed., Theories of the Policy Process (Boulder, Colo.: Westview Press, 1999), 82. 
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be distinguished as the trade association representative of those companies' interests. Of 

course, the extent to which CAPP is in actuality representative of the oil and natural gas 

industry is dependent upon a number of factors that are not listed here. Actors such as 

CAPP are involved in a structured relationship with state actors, through which these 

actors work to influence policy outcomes. The important point to make is that the unit 

T O 

of analysis is reduced to a manageable state. 

According to Coleman and Perl, a distinction should be made between policy 

communities and policy networks. The term policy community is used to refer to the 

"participants in the governance structure and the degree and patterns of interaction among 
i n 

them." The participants in a policy community include "all actors or potential actors 

with a direct or indirect interest in a policy area or function who share a common 'policy 

focus,' and who, with varying degrees of influence shape policy outcomes over the long 

run."4 0 Shared beliefs, values, and norms bring organizations within a policy community 

together, while non-participants are identified through a set of boundary rules. The 

degree and patterns of integration can be investigated through evidence about the 

following attributes of the policy community: 1) the level of openness; 2) the size; 3) the 

degree of internationalization of interaction among members; 4) the level of stability 

among the membership; 5) the depth and structure of information flows; and 6) the level 

of integration of basic beliefs, values, and norms.41 

Y i n , Case Study Research, 31. 
3 8 For an extended discussion of associations and actors in policy networks, see Coleman and Skogstad, 
"Policy Communities and Policy Networks," 20-25. 
3 9 Coleman and Perl, "Internationalized Policy Environments and Policy Network Analysis," 695. 
4 0 Coleman and Skogstad, "Policy Communities and Policy Networks," 25. 
41 Ibid. 
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On the other hand, policy network is a term used to distinguish the subset of 

actors within a policy community whose interests revolve around a policy issue that 

makes up part of the community's "policy focus." For example, if a community's policy 

focus is Canadian oil and natural gas exports, then a policy network might form around 

the issue of whether or not to increase pipeline capacity to the U.S. For each issue a 

different configuration of actors is possible, where state actors are normally the central 

lynchpin around which private actors assemble to influence policy outcomes. In each 

policy network, knowing the distribution of authority among state and societal interests is 

tantamount to recognizing whose interests will prevail on a given issue. It follows that 

within varying types of policy networks different levels of coordination and competition 

will exist between state and societal interests. In other words, determining the amounts 

of coordination and/or competition leads to impressions about the structural composition 

of the network, in turn illustrating which actors are responsible for policy outcomes, and 

conversely, illustrating which actors are not. 

Each actor within the subset of actors is located at a different place within the 

policy network based on variables such as economic resources, political clout, the 

institutional framework, and economic importance. The structural position of actors 

within the policy network will somewhat mirror their place within the larger policy 

community. Determining where each actor fits within the network ultimately helps to 

identify the type of policy network under review. When the type of network is 

established, there comes a clearer understanding of the causal forces that led to individual 

policy outcomes. 
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To make this matter clearer, one need only think about the high-speed rail policy 

community in the U.S., whose members compose one or more advocacy coalitions. 

While one coalition shares a belief in new high-speed rail networks solving the 

transportation problems of the future, another coalition within the community shares the 

belief that high-speed rail networks are not a viable transportation alternative. This 

community restricts its members to state and private actors whose functions involve 

transportation, and who are recognized as legitimate authorities on transportation issues. 

The decision to investigate the possibility for a high-speed rail network to be built in 

Michigan would bring together a number of the actors within the community to try to 

influence the possible outcome. Most likely, the Michigan Department of Transportation 

(MDOT) would be the most powerful actor within this network, while a business 

conglomerate brought together to build a potential high-speed train would also exert 

some influence. NIMBY (Not In My Back Yard) interests would also be involved, but to 

what extent would be determined by MDOT. The policy network approach would focus 

on the distribution of authority among these actors, with a special focus on the power 

displayed by state actors versus private actors. 

This thesis is concerned with the way in which networks affect policy transfer. 

Consequently, the following considerations are also relevant. When the network type is 

known, the focus of attention can then turn to the role of institutions. Actors within the 

policy network are composed of organizations, and those organizations' institutions, in 

concert with the institutions that affect the various relations among actors within the 

policy network, determine the course of policy transfer. Consequently, during further 

studies linking policy networks and policy transfer, both micro-level (individual 
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organizations) and meso-level institutions (the rules of interaction among the different 

actors within a specific network) would act as the units of analysis. To expand, this study 

lays the groundwork for future transfer studies. The approach advocated in this thesis is 

likely to be followed up by further research that includes detailed survey work, 

questionnaires, interviews, and institutional analysis. 

Climate change mitigation strategies, and the implications for the fossil fuel 

industry in Canada, will likely reflect the structure of the policy network that produced 

them. Reviewing actors' structural position using the variables above, in conjunction 

with key events that led to Canada's National Action Program on Climate Change 

(NAPCC) will provide the basis for the characterization of the policy network. In 

addition, the policy network's actual activities and outcomes will be tested against the 

specific hypotheses discussed earlier in this chapter. 

Linking Data to Propositions 

There are credible methods available to the researcher to show that actors within a 

policy network are influential over public policy decisions. However, certain of these 

methods are more convincing in their explanatory power than other techniques. A 

complementary approach, meaning the inclusion of different variables throughout the 

literature, to determining the structural makeup of a policy network is a valuable way to 

strengthen any conclusions (i.e., the particular model; whose inputs were translated into 

outcomes) that may be reached. Also, a complementary approach helps show which 

actors are influential in translating their preferred policy options into government policy. 
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Rather than relying on one type of evidence, a complementary approach requires 

the researcher to view the problem from different angles. Consider the researcher who 

concludes on the basis of budget estimates that defence in Canada is lagging behind other 

countries. Through analysis of key documents detailing the administration's policy plans 

prior to its election, and through comparison of the budget estimates with inflationary 

trends and the increases and decreases in defence spending in relation to other programs, 

the researcher's case can be made in a more succinct fashion. 

In this study, there are various ways in which the network is illustrated. First, the 

case study is used to show which actors are more important in influencing policy 

outcomes, relative to others. The case study relies on primary and secondary sources for 

much of its supporting information. Canadian and U.S. government documents provide 

many of the details about events leading up to the adoption of a Canadian climate change 

policy. There are a number of Parliamentary (minutes of standing committees), 

legislative (Alberta Hansard), and congressional materials (Congressional Record) 

whose contents reveal some of the key ideas and interests which entered into the 

formulation of a climate change policy. Documents and commentary prepared by private 

actors also provide a glimpse into the positions and policy options that made up the 

wealth of ideas surrounding the discussion. 

In support of these materials, there are also secondary sources available that detail 

the debate prior to the adoption of a climate change policy, including other case histories, 

newspaper accounts, and general media coverage. Interviews with, and comments made 

by, key figures to the press give insight into the motives behind key decisions and 

actions. Through the discovery of which policy options were translated into policy 
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outcomes, inferences can be made as to the structural relations of actors within the 

network. 

Second, the various resources (e.g., economic, legitimacy, technical expertise, 

political ties) that can be attributed to each actor within the network also provide 

evidence as to the centrality of actors within the policy process. For example, when 

detailing the resources available to the Canadian Association of Pulp and Paper Producers 

(CPPA), Wyn Grant shows how it is one of the most important trade associations with 

respect to Canadian forestry policy.4 2 Other resources that are used include economic 

data such as the contribution of oil and gas supply and production to the national 

economy, as well as the Alberta economy in the early 1990s. Additionally, budget, 

membership and employment figures are detailed to illustrate their relative importance in 

terms of available resources. Wilson uses such figures in his study of forestry policy in 

British Columbia to show the organizational makeup of environmental advocacy 

groups.43 Finally, public opinion data will also be utilized in order to show what was the 

political salience of climate change among the general public at the time of major 

discussions. 

Within levels of government, it is essential to determine, through primary and 

secondary accounts, the most important state actors regarding an issue at a given time. 

As mentioned earlier, Daugbjerg contrasts Danish nitrate policy with Sweden's during 

the 1980s and 1990s to show that state actors' relationships with organized interests were 

4 2 Wyn P. Grant, "Forestry and Forest Products," in William D. Coleman and Grace Skogstad, eds., Policy 
Communities & Public Policy: A Structural Approach (Mississauga, Ont.: Copp Clark Pitman, 1990), 125. 
4 3 Jeremy Wilson, "Wilderness Politics in B C : The Business Dominated State and the Containment of 
Environmentalism," in William D. Coleman and Grace Skogstad, eds., Policy Communities & Public 
Policy: A Structural Approach (Mississauga, Ont.: Copp Clark Pitman, 1990), 141-169. 
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integral to clearly understanding why Sweden's policies were tougher. The key state 

actor in Sweden, the State Agricultural Board, did not allow itself to be tied to 

agricultural or environmental interest groups, deciding instead to take an intermediate 

position: 

The absence of a strong alliance between farmers and state agricultural 
authorities meant that farm interests could not gain a monopoly over 
agricultural expertise and, clearly, this enabled environmental interests to 
have a considerable say on agri-environmental policy making.44 

This example shows that different state actors work with organized interests to formulate 

policy, and is key evidence of the particular policy network configuration. Over time 

these arrangements may change. Determining the structure of relations shows why some 

important state actors do not necessarily impact upon final policy outcomes. 

Elite interviews are also powerful tools in determining actors' place within policy 

networks, however, they are not used in this study. There is a reasonable concern that 

individuals and organizations will be unwilling to admit that they are either 

inconsequential or at the mercy of organized interests when making decisions. For 

instance, it is unlikely that key members of Natural Resources Canada (NRCan) would 

admit that they are heavily reliant on CAPP for information and support, especially in 

light of the great pains gone to in the past ten to fifteen years to show that government 

decision-making is inclusive and pluralist. Consider the words of the National Task 

Force on Environment and Economy (NTF) in a report that received federal-provincial 

endorsement in 1987: 

Many sectors of Canadian society, embodying different interests, want a 
meaningful role in the fundamental processes...We recommend a new 

4 4 Daugbjerg, "Linking Policy Networks and Environmental Policies," 291. 
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process of consultation which will involve senior decision makers from 
these diverse groups...The process should be designed to work towards 
consensus and to exert influence on policy and decision makers at the 
highest levels of government, industry and non-government 
organizations... Of all our recommendations we consider Round Tables to 
be among the most important. Their implementation and success are 
fundamental to the achievement of environmentally sound economic 
development in Canada.45 

At the same time, policy transfer is also likely to be a sore point with key 

officials, bureaucrats, and associations, as it is in actors' self-interest to take credit for 

successful policies and programs. Acknowledging another jurisdiction's role in 

developing policy may be politically perilous depending on whose policy is being 

adopted, or construed as a form of weakness by the general public. In the oil and gas 

sector, the general public might be displeased to learn that Canada is following U.S. 

policy because such an approach undermines Canada's independence while jeopardizing 

future supplies. 

In terms of actual instances of policy transfer, there are some accepted methods of 

showing a pattern of adoption by one jurisdiction from another jurisdiction. The most 

common method is to compare the text of the relevant legislation, looking for major 

continuities.46 Also, evidence of policy transfer can be taken from fact-finding missions 

and close ties between key actors in separate jurisdictions from both countries. These 

types of materials and evidence are important tools in constructing actual proof of 

transfer. Along these lines, Henig et al. raise an important point: 

Canadian Council of Resource and Environment Ministers, National Task Force on Environment and 
Economy, Report of the National Task Force on Environment and Economy (Toronto, Ont.: Canadian 
Council of Resource and Environment Ministers, 1987), 10-11. 
4 5 Colin J. Bennett, "The Formation of a Canadian Privacy Policy: The Art and Craft of Lesson-Drawing," 
Canadian Public Administration 33 (1990): 560-563. 
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Equally important may be the persuasive power that can be gained from 
the claim that an innovative policy has been tested, and found to work, 
elsewhere. When such claims are based on anecdote rather than evidence, 
and when they disregard differences in the particular problems and 
resources that each nation may bring to bear, it is a sign that legitimation, 
rather than learning, may be the motivating force.47 

This statement reveals that it is important to separate fact from fiction when studying 

policy transfer. There is a need to ensure that the evaluation of whether or not transfer 

actually occurred is not justified simply through researchers pointing to anecdotal 

evidence such as a politician's rhetorical reference to actions taken in another 

jurisdiction. There needs to be well documented evidence that actors took a keen interest 

in policies or programs located elsewhere and that those actors subsequently modelled 

their policies or programs, to at least a considerable degree, on those policies or programs 

located elsewhere. This thesis uses legislative evidence to confirm that actors were aware 

of, and emulated, foreign programs to determine whether any form of policy transfer 

actually occurred. Nevertheless, anecdotal evidence may be illustrative of a more 

politicized battle over ideas and interests. Such evidence may demonstrate why some 

policy options will be considered, and others will be ignored. 

Criteria for Interpreting the Findings 

The interpretation of the findings is only important insofar as some conclusion 

can be made that will extend to similar situations. In terms of this study, external validity 

- "the problem of knowing whether a study's findings are generalizable beyond the 

4 7 J. R. Henig, C. Hamnett, and H. B. Feigenbaum, "The Politics of Privatization: A Comparative 
Perspective," Governance: An International Journal of Policy and Administration 1 (1988): 459. 
4 8 This is just one of the many insights provided to me by Anthony Perl. 
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immediate case study"49, is particularly important. If the evidence shows that clientele 

networks lead to a particular form of policy transfer, then it should also hold that policy 

transfer takes place in the same manner in clientele networks across other sectors, 

jurisdictions, and at different times. Furthermore, efforts to link clientele networks to 

policy transfer must show the link between an actor's position within the network and its 

ability to influence policy outcomes. Finally, these findings will lead to a conclusion as 

to whether the study of micro-level institutions can be reduced to manageable numbers 

through the of use of policy network analysis. 

Conclusion 

This chapter has dealt with the methodological issues associated with this study. 

A case study design was chosen and a number of steps were described in an effort to 

detail the logic and techniques that support the research. The criteria chosen to evaluate 

the research were also established. The next chapter focuses on the particular nature of 

climate change policy, including the limitations, risks, and complexity that are associated 

with the formation of policy directed toward this issue. The chapter goes on to discuss 

the reasons why climate change policy was a political issue rather than a scientific issue. 

To that end, policy networks, policy transfer, and institutions are discussed in greater 

detail to show how the political process affected the environmental storm. 

Y i n , Case Study Research, 38. 
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CHAPTER THREE 

The Decision-Making Process 

...[0]ne fact is clear: as our lives and our world become faster-paced and 
more complex, our need for ingenuity rises. Both as individuals and as 
societies, we must deal with more issues simultaneously and make decisions 
faster. We must deliver an ever greater range of problem-solving ideas at an 
ever higher rate, and to accomplish this task we must rely on increasingly 
sophisticated time- and decision-management tools. 

Thomas Homer-Dixon, The Ingenuity Gap 

Governance as a societal steering process, acting as interpreter of the past, 
shaper of the present and decider for the future, lags behind events. 
Increasing uncertainty, turbulence and adversity lead to hazy, confused and 
haphazard policy decisions. Traditional policy thinking is often inadequate 
and probably counter-productive. New orientations, skills and knowledge are 
needed to deal more effectively with the discontinuities and non-linearity that 
characterize the emerging world order, in which misjudgement, 
misevaluation and misperception could well result in disastrous outcomes for 
everybody. What is badly required are fundamental changes in the way 
policy-makers and people think about policy. 

Christodoulis Angelides and Gerald Caiden, Adjusting Policy-Thinking to  
Global Pragmatics and Future Problematics. 

Introduction 

New technologies, increased knowledge, and greater wealth have had a profound 

impact on policy-making. As these variables expand, so too do the problems humankind 

faces. With the passing of time and the increase in new technologies, knowledge and 

wealth, new problems multiply - the processes behind which can be vastly complicated, 

and as a result decision-making is often difficult. While new technologies, for instance, 

allow us to understand complicated processes, they also expand our ability to recognize 

previously unknown problems. At the same time, increased wealth drives the investment 

in new technologies, thus linking economic prosperity to the continuing evolution of the 
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human race. Finally, new knowledge provides us with the computational skills to 

understand those phenomena that once bewildered the most experienced scientists. In 

response, academics and experts in various fields construct intricate problem-solving 

models and advanced organizational designs (e.g., consensual vs. hierarchical, horizontal 

vs. vertical) to cope with increased complexity. 

In an uncertain world, certainty is an important goal because it reduces the risks 

associated with decision-making. Institutions built upon past understandings of how 

problems work and why they occur act as "rules of the game" that set the terms by which 

organizations act to solve specific problems in the present and future. In short, they 

provide state actors and organized interests with less uncertainty as they attempt to 

address problems.50 Policy decisions are thus legitimized because they are based upon 

accepted technical and scientific expertise. Repetitive patterns and formalized methods 

of problem solving offer actors a modicum of stability. They ensure that decisions will 

be made in an agreed upon manner, based on certain forms of information, and including 

some actors and not others. Similarly, institutions built upon clear understandings reduce 

the timidity by state actors and organized interests to commit to a chosen path. For 

instance, the Rio Convention agreed upon at the United Nations Conference on 

Environment and Development (UNCED) was built upon as yet uncertain scientific 

models, and the result was a weak institutional framework characterized by flexible 

responses. Rather than a multitude of nations committing to implement a global 

emissions trading regime built on established criteria, nations chose to put in place a 

convention built on scepticism as to the causes, and effects, of climate change. 
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International climate change institutions, early on, were driven by the private 

objectives of actors with the bargaining power to ensure economic growth would not be 

limited at the expense of environmental interests. These powerful actors used scientific 

uncertainty as a blunt instrument to protect their locked-in preferences, while locking-out 

other actors' preferences.51 The complex nature of climate change processes, and the 

associated economic costs, dictated that any instruments chosen to address it would need 

to be based on a strong understanding of those processes. Without such information, 

state actors would find it exceedingly difficult to forge a response that did not bring with 

it unforeseen economic disaster or further environmental harm. Indeed, the implications 

for domestic economies were sufficiently unknown to bolster the arguments made by 

actors profiting from, and reliant upon, the exploitation of non-renewable resources. 

Thus, uncertainty and complexity work symbiotically to affect political decisions, 

advancing those actors' interests whose preferences are already reflected within the 

institutional framework. 

Uncertainty and complexity are often impediments to decision-making. However, 

we must ask why in a country where there appeared to be sufficient expertise to provide 

initial inputs to policy was a voluntary program chosen as the key response to climate 

52 

change? The simple answer is that the consequences of preventive actions were 

unknown, so no action need be taken. In contrast, a serious explanation demands that 

5 0 North, Institutions, Institutional Change, and Economic Performance, 25. 
51 Ibid, 16. 
5 2 For a detailed account of Canada's scientific capacity on atmospheric issues, see Edward A . Parson, 
Rodney Dobell, Adam Fenech, Don Munton, and Heather Smith, "Leading while Keeping in Step: 
Management of Global Atmospheric Issues in Canada," in William C. Clark et ai, eds., Learning to 
Manage Global Environmental Risks, V o l . 1, A Comparative History of Social Responses to Climate 
Change, Ozone Depletion, and Acid Rain (Cambridge, Mass.: The MIT Press, 2001), 235-257. 
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politics be accounted for in this equation. For it is the boundary between scientific 

knowledge and political reality where one finds the filter through which rational decision

making is often sacrificed to political pragmatics. This chapter explores the divide 

between science and politics, and goes on to present the theoretical foundations for 

understanding why United States (U.S.) policy was the main solution for Canadian 

governments to deal with climate change. 

This chapter is organized into four sections. First, complex systems are defined to 

give the reader an indication of the difficulty involved in addressing problems that are 

characterized by uncertainty, complexity, and incomplete information about alternatives 

(e.g., the environment, genetically modified organisms, human cloning). This leads to a 

brief discussion about the complexity of climate change in the second section. 

Meanwhile, the third section explains why, despite the fact that there exist enhanced 

models of decision-making and problem solving organizations, policy transfer was the 

preferred option to respond to climate change. The fourth section, in great detail, lays the 

foundation for understanding policy transfer, through the linkage of policy network 

analysis and institutions. 

Complexity and Decision-Making 

As technology, wealth, and information have increased, so too has the complexity 

of challenges that society faces. In terms of current challenges such as genetically 

modified organisms, human cloning, and the environment, the complexity of the systems 

ensures that few among the general public can understand the language of the technocrat. 

In fact, these areas involve such a degree of uncertainty and risk that technocrats 
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themselves often disagree on what the problems actually are, along with the appropriate 

responses. Why is this the case? One explanation is that today, the problems searching 

for solutions are so intricately intertwined in complex systems, that determining the 

causal connections and various relationships at play is an exceedingly arduous task. 

Complex systems introduce factors and variables requiring enhanced technical 

thought and well-organized decision-making institutions. In such instances, decisions 

lack certainty, and often debate becomes intractable, with clearly accepted policy 

decisions difficult to achieve. Roger Noll sums up the problem of uncertainty with his 

comments on the problems of energy policy in the U.S.: 

The basic information problem underlying the current energy crisis is to 
determine future supply conditions with respect to energy resources. For 
more than a few years into the future, these conditions are in significant 
measure fundamentally uncertain, which is to say that, try as we may, we 
can never gather enough information to identify a clearly dominant public 
policy toward energy because we can never boil down the number of 
plausible future states of the world to a sufficiently small and 
homogeneous group that a single policy clearly dominates....54 

Confronting energy problems, as well as other complex issues, is often difficult due to 

uncertainty, not only about the processes going on, but also with regard to the effects of 

policy on the broader system.55 In other words, both state actors and organized interests 

often misunderstand policy feedback, where the relationship between policies and their 

various outcomes may be attributed to inappropriate causal chains. Hence, formulating 

For a brief assessment of the difficulties scientists confront in modelling climate change, see Carlo 
Carrara and Jean Charles Hourcade, "Climate Modelling and Policy Strategies: The Role of Technical 
Change and Uncertainty," Energy Economics 20 (1998): 463-471. 
5 4 Roger C. Nol l , "Information, Decision-Making Procedures, and Energy Policy," American Behavioral 
Scientist 19 (1976): 269. 
5 5 A number of air issues confront Canadian policymakers in Canada, and the interaction among them is 
difficult to understand. Potentially, a reduction in one type of emission might result in increases in another 
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policy in conditions of uncertainty is often a "hit and miss" process, where expectations 

are shattered by the actual events that take place. 

The last point should not be overemphasized, however. The need to respond to 

complex problems has resulted in policymakers, scientists, and academics alike 

introducing new decision-making procedures and models that reduce the risk inherent in 

dealing with uncertainty. Environmental decision-making now uses tools such as cost-

benefit analysis, risk assessment, decision analysis, and integrated analysis to map out 

environmental processes and create potential solutions. For example, Mathis has 

demonstrated how Integrated Assessment (IA) allowed researchers to analyze complex 

processes at work in the Lower Rio Grande Basin, such as projected water scarcity.56 

Still, new modelling approaches lack certainty, and Mathis recognizes the 

problems confronted when using instruments such as IA: 

Researchers are capable only of creating approximations to represent 
complex and uncertain phenomena. These approximations are based upon 
and influenced by simplifying assumptions and constraints. When two or 
more approximations at the component level are linked together in an 
integrated assessment, the margins of error that accompany these 
approximations begin to combine and interact with each other, across 

57 

disciplines, in unknown, non-linear ways. 

Mathis' point has much resonance with respect to the problems associated with mapping 

out complex systems. Despite the in-depth knowledge that researchers possess about 

intricate processes, uncertainty remains a problem, and, as a result, solutions are often 

unreliable. 

form of air pollution. See Abdel Maarouf and Jamie Smith, "Interactions amongst Policies Designed to 
Resolve Individual A i r Issues," Environmental Monitoring and Assessment 46 (1997): 5-21. 
5 6 Mitchell L . Mathis, "Using New Approaches to Environmental Decision-Making: A n Application of 
Integrated Assessment Methods to Water Resource Issues in the Binational Lower Rio Grande Basin," 
Policy Studies Review 16 (1999): 152. 
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Another way in which society attempts to manage the complexity of problems is 

through the composition of well thought out decision-making organizations, using 

advanced technologies and decision-making techniques to adapt to the issues at hand. 

Bounded rationality, for instance, is a theory of decision-making that accounts for the 

common problems of dealing with complexity and uncertainty. In bounded rationality, 

decision-makers utilize incomplete information, deal with the pressures of time, lack one 

clear overarching objective, and realize that some decisions may be sub-optimal.58 

Taking into account these variables, an organizational structure can be constructed which 

"set[s] rules of the game that enable, or hinder, the required processes."59 These 

processes vary depending upon the objectives of the organization and the problems that it 

tends to encounter. 

For example, the Canadian Environmental Assessment Agency's (CE A A) main 

objective is "[t]o provide Canadians with high-quality environmental assessments that 

contribute to informed decision-making in support of sustainable development."60 In 

accordance with this objective, CEAA is separated into various departments, including 

program delivery, policy development, and corporate services. These different 

departments try to manage uncertainty as best as possible, using guides produced through 

5/ Ibid., 157. 
5 8 Richard Butler, Designing Organizations: A Decision-Making Perspective (London: Routledge, 1991), 
46. 
59 Ibid, 43. 
6 0 Canadian Environmental Assessment Agency, The Canadian Environmental Agency Homepage, 01 
December 2001, <http://www.ceaa.gc.ca/index_e.htm> (20 February 2002). 

http://www.ceaa.gc.ca/index_e.htm
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the years by the agency, in conjunction with the latest scientific information and 

techniques that are available within budget constraints.61 

In addition, theories of bounded rationality make it clear that actors, when making 

decisions, are often satisficers or optimizers. According to Herbert Simon: 

The terms satisficing and optimizing...are labels for two broad approaches 
to rational behavior in situations where complexity and uncertainty make 
global rationality impossible. In these situations, optimization becomes 
approximate optimization - the description of the real-world situation is 
radically simplified until reduced to a degree of complication that the 
decision maker can handle. Satisficing approaches seek this simplification 
in a somewhat different direction, retaining more of the detail of the real-
world situation, but settling for a satisfactory, rather than an approximate-
best, decision.62 

Optimizing and satisficing are types of human behaviour based upon the complexity and 

limitation of alternatives that characterize decision-making about complex systems. 

Rather than attempt to account for all variables, these decision-making techniques were 

created to recognize that the tools required to manage some problems are either too 

expensive, too complicated, or too advanced, to allow for their usage. In using these 

techniques, decision-makers in various organizations recognize that they face a great deal 

of uncertainty. However, the risk inherent in simplifying problems in such ways is that 

important factors will be missed when trying to understand real world situations. 

Moreover, new technologies play an important part in creating successful 

decision-making organizations, making once complex systems quite manageable, until 

they too increase in complexity. Decision-aiding software, with microcomputer 

6 1 For further examples of Canadian government departments and agencies organizing to meet their 
objectives, see James A . Desveaux, Evert A . Lindquist, and Glen Toner, "Organizing for Policy Innovation 
in Public Bureaucracy: AIDS, Energy and Environmental Policy in Canada," Canadian Journal of Political 
Science 27 (1994): 493-528. 
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programming capabilities has served to reduce the difficulties in dealing with complex 

problems, reducing them to more manageable levels. One of the most promising aspects 

of this technology is its ability to achieve super-optimal solutions. A super-optimal 

solution is defined by political scientist Stuart Nagel, as "one that is better than what each 

side in a controversy had originally proposed as its best alternative using each side's own 

goals and their relative weights." The existence of this type of technology for decision

making shows that human beings have found interesting and advanced means to better 

understand their surroundings. Although complexity is difficult to manage, human 

ingenuity continues to break down old barriers to making decisions, while at the same 

time creating new barriers.64 While computer programs may make complex problems 

more manageable, there remain limits to their ability to model all possible circumstances 

and variables, resulting in an inability to ever fully understand the various processes at 

work. 

Climate Change as Complex Problem 

Climate change is a complex problem. A multiplicity of factors affects the way in 

which climate patterns evolve, so many so that meteorologists and atmospheric scientists 

often face difficulties in predicting weather patterns from week to week. Carraro and 

Hourcade sum up the challenges associated with understanding climate change: 

6 2 Herbert A . Simon, "Theories of Bounded Rationality," in C. B. Radner and R. Radner, eds., Decision 
and Organization (Amsterdam: North-Holland Publishing Company, 1972), 170. 
w Stuart S. Nagel, ed., Introduction to Public Administration and Decision-Aiding Software: Improving 
Procedure and Substance (New York: Greenwood Press, 1990), x i i i . 
6 4 Thomas Homer-Dixon uses the jet engine as an example, where the complicated piston engine of the 
1930s was replaced with simple (one moving part) Whittle engine. Eventually, however, jet engines were 
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Climate changes are indeed the outcome of complex human, social, 
economic, biological, physical phenomena. The interaction between and 
the effects of these phenomena can hardly be assessed altogether and only 
huge modeling efforts can achieve approximate representations of the 
causes and impacts of climate changes. Needless to say, policy analyses 
are highly dependent on these imperfect representations of climate 
dynamics and its relationships with human activities.65 

The modeling techniques66 these authors refer to deal with elaborate processes, which 

include the characteristics that make up complex systems. 

Despite the uncertainty surrounding climate change, Western countries such as 

Germany continue to advance in their capacity to satisfice and optimize with respect to 

the interrelated variables that result in, and affect, climate change processes.67 Canada, 

too, possesses the advanced atmospheric expertise necessary to more clearly understand 

68 

climate change processes. Yet, bureaucrats and scientists at Environment Canada (EC) 

were not influential in preparing a climate change strategy. The reality was that the 

issues at hand were too controversial to allow civil servants and scientists to determine 

initial courses of action in a sector (energy) that generated the majority of anthropogenic 

(man-made) greenhouse gases. 

made more efficient and the resultant engines of today contain over twenty-thousand parts. See The 
Ingenuity Gap (New York: Alfred A . Knopf, 2000), 105. 
6 5 Carrara and Hourcade, "Climate Modelling and Policy Strategies," 463. 
6 6 The Oxford Institute for Energy Studies, for instance, created C L I M O X , an advanced modelling device 
which projected the economic and general policy implications of various mitigation scenarios for a period 
beginning in 1995 and ending in 2020. See Ulrich Bartsch, Benito Millier, and Asbj0rn Aaheim, 
Introduction to Fossil Fuels in a Changing Climate: Impacts of the Kyoto Protocol and Developing 
Country Participation (New York: Oxford University Press, 2000), 2. See also H . Dowlatabadi, 
"Sensitivity of Climate Change Mitigation Estimates to Assumptions about Technical Change," Energy 
Economics 20 (1998): 473-493 for an assessment of the I C A M model, which was used to chart socio
economic and environmental processes involved in climate change for the years 1975-2100 in five year 
increments. 
6 7 Carsten P. Krueck and Jutta Borchers, "Science in Politics: A Comparison of Climate Modelling 
Centres," Minerva 37 (1999): 107-115. 
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Politics Meets Complexity: The Making of a Storm Front 

Thus far, it has been established that complex systems require sophisticated 

problem-solving techniques and organizations in order to respond to problems that are 

characterized by scientific uncertainty. However, introduce political processes and 

institutions into this mix and suddenly the difficulties associated with reaching agreement 

on policy prescriptions and the ramifications of action increase exponentially. Rather 

than choosing the best alternative, satisficing, or optimizing, politicians often choose 

those options that are predictable, safe and cater to important constituents.69 This section 

explains why government officials can be expected to turn to other jurisdictions for 

policy when confronting complex problems. 

Despite politicians' ability to make difficult decisions with limited information, 

when the outcomes associated with certain decisions are uncertain there are a number of 

variables they may consider. One of the more important variables is the values, beliefs, 

or principles politicians hold, which will reduce the number of alternatives they may 

deem as acceptable inputs into policy outcomes. Pressure groups, multinational 

corporations, non-governmental organizations (NGOs), international bodies, government 

departments and agencies, and various other stakeholders such as informed citizens are 

also guided by such values, principles, and beliefs. 

On some issues, much consensus will exist about which principles and beliefs 

should guide policy. For example, child pornography is an issue about which there exists 

6 8 Parson et ai, "Leading while Keeping in Step," 243-244. 
6 9 On the preponderance of politicians to benefit overrepresented interests such as rural agriculturalists in 
the United States, see Garrett and Lange, "Internationalization, Institutions, and Political Change," 632. 
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a common core belief; that adults should not exploit children. However, it is often the 

means to reach this end from which controversy is raised (e.g., criminal sanctions vs. 

informative programs vs. sterilization of offenders). On the topic of climate change, in 

contrast, such a uniformity of core beliefs, values and principles does not exist. Indeed, 

in simplistic terms, climate change pits advocates of unlimited economic growth against 

those interests who support the protection of the environment for its own sake. This 

schism of beliefs has resulted in a highly charged debate, where each side attempts to 

defend its policy objectives and goals. 

For instance, George W. Bush has revealed that, in his capacity as President of the 

United States, he is sympathetic to industry on the course of climate change mitigation 

policies, regardless of the overwhelming weight of scientific data so far compiled by 

international bodies such as the Intergovernmental Panel on Climate Change (IPCC).7 1 

Transnational petroleum companies, power generation corporations, and energy-reliant 

industries have provided the justification for a focus on the economy instead of the 

environment. Meanwhile, pro-environmentalists have more or less been shut out of the 

process, punished for their strong support for 2000 presidential candidates A l Gore and 

72 

Ralph Nader. The Senate in the U.S., too, determined that developing countries must 

also bear the burden of reducing greenhouse gases, irrespective of their levels of 
7 0 For a discussion of the propensity for politicians to make value-laden decisions, see Hanspeter Kriesi and 
Maya Jegen, "Decision-making in the Swiss Energy Policy Elite," Journal of Public Policy 20 (2000): 21-
53. 
7 1 For details on George Bush's climate change views, see Mike Allen and Eric Pianin, "Bush Voices 
Doubts on Global Warming Causes," The Washington Post, 12 June 2001, sec. A , 1; Eric Pianan and Amy 
Goldstein, "Bush Drops a Call for Emissions Cuts: Energy Firms Opposed Carbon Dioxide Pledge," The 
Washington Post, 14 March 2001, sec. A , 1; and Mary McGrory, "What on Earth...," The Washington Post, 
19 Apri l 2001, sec. A , 3. 

7 2 Dan Lashof, " A Tough Climate for Talks: But Global Warming is on the Table Now," The Washington 
Post, 12 November 2000, sec. B, 1. 
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industrialization. It voted 95-0 on the Byrd Resolution to not ratify any protocol that did 
•7-1 

not include developing countries. These are but a few examples of how scientific 

evidence is re-considered within the political process. The rest of this section uses 

established policy tools to better understand the link between science and politics. 

One method of more clearly understanding the relationship between science and 

politics is through Haas' epistemic communities.74 An epistemic community is defined 

as: 
A network of individuals or groups with an authoritative claim to policy-
relevant knowledge within their domain of expertise...They adhere to the 
following: (1) shared consummatory values and principled beliefs; (2) 
shared causal beliefs or professional judgement; (3) common notions of 
validity based on inter subjective internally defined criteria for validating 
knowledge; and (4) a common policy project.75 

According to Haas' theory of co-operation in international relations, actors with policy 

relevant knowledge do exercise power in the policy-making process. Through their 

sophisticated understanding of complex environmental and/or scientific problems, 

epistemic communities - sharing common beliefs, methodologies, and a desire to effect 

policy change - are capable of shifting politicians' and bureaucrats' priorities toward 

advancing the community's objectives. 

See Susan R. Fletcher, 98:2: Global Climate Change Treaty: The Kyoto Protocol (Washington, D.C.: 
The Congressional Research Service, 1998); and Paul Halucha, "Climate Change and the Pursuit of 
National Interests," in Fen Osier Hampson and Maureen Appel Molot, eds., Canada Among Nations, 1998: 
Leadership and Dialogue (Don Mills , Ont.: Oxford University Press, 1998), 297. 
7 4 Haas, "Do Regimes Matter?," 377-403. Epistemic communities include scientific groups whose values, 
beliefs, and objectives in a policy domain are shared. Such groups may have a concerted impact on 
important policy questions, however, G. John Ikenberry has recognized the limitations to the theory of 
epistemic communities when such groups are thrown into the political whirl. See " A World Economy 
Restored: Expert Consensus and the Anglo-American Postwar Settlement," International Organization 46 
(1992): 289-321. 
7 5 Emanuel Adler, "The Emergence of Cooperation: National Epistemic Communities and the International 
Evolution of the Idea of Nuclear Arms Control," International Organization (46) 1992: 101. 
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In theory, the complexity of environmental problems gives scientists and other 

knowledge-based professionals an advantage over those less knowledgeable politicians 

and bureaucrats who rely on the former for instructive policy advice. Hence, as the 

argument goes, epistemic communities are well-positioned to influence the work of 

governments and bureaucrats, especially when complex scientific problems arise on 

governments' agendas. However, political elites with power and authority can often 

stifle the work of epistemic communities during the formulation stage of the policy 

process. While expert groups such as epistemic communities may be viewed as 

legitimate authorities in relation to complex environmental problems, when their views 

and the policies necessitated by them threaten other important political and economic 

objectives, such as re-election and fostering economic stability, political elites will throw 

themselves into the fray. 

To his credit, Haas made one crucial point while building his theory that 

acknowledges the difficulty epistemic communities' face in influencing the political 

sphere. First elaborated by Paterson, epistemic communities may stop where politics 

begins. Put another way, epistemic communities may be more influential "in areas 

removed from the political whirl." 7 7 Paterson's observations with respect to climate 

change are instructive as to why an epistemic community, organized and influential at the 

international level, was unsuccessful in achieving a marked shift in attitudes (i.e., a 

critical awareness of the problem coupled with the ambition to act decisively among 

7 6 Matthew Paterson, Global Warming and Global Politics (London and New York: Routledge, 1996), 
151. 

7 7 Peter M . Haas, "Introduction: Epistemic Communities and International Policy Coordination," 
International Organization 46 (1992): 5. Haas, here, was referring to the work of John G. Ikenberry in " A 
World Economy Restored," 289-321. 
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policymakers at the national and subnational levels). In Paterson's estimation, scientists 

and other actors on the IPCC exhibited those qualities recognized by Haas as essential to 

HQ 

the formation of an epistemic community. Nonetheless, the epistemic community was 

only influential in the agenda-setting stage of the policy process due to its loss of control 

over the issue in subsequent stages, most notably during the domestic policy formulation 

phase. 

The reason for the epistemic community's restricted influence in the policy 

process resulted mainly from its inability to position its members in influential policy 

positions at the domestic level. As an example, Paterson points to the U.S. where, despite 

the fact that the composition of the epistemic community was heavily based in that 

country, policy negotiations at the international and domestic levels quickly became the 

realm of political actors: 
...[T]he US, which had played a large role in initiating the IPCC process, 
had a large proportion of participants who came from state bodies such as 
EPA [Environmental Protection Agency], NO A A [National Oceanic and 
Atmospheric Administration] and NASA [National Aeronautics and Space 
Administration], although the final position of the US in the negotiations 
was widely perceived to be the most 'reactionary of the industrialised 
countries. What appears to be the case is that.. .the [epistemic] community 
was highly involved in the EPA, but this body was easily marginalised 
within the US political decision-making process because of its agency 
status and because (under Bush [Sr.]) it was not part of the White House.79 

Paterson's main criticism of the epistemic community approach, then, is that privileged, 

organized knowledge impacts political decision-making only when it is positioned 

influentially at whatever level is responsible for important stages in the policy process. 

Paterson, Global Warming and Global Politics, 140. 
Ibid., 150. 
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This point is central to understanding why complex problems, characterized by 

scientific uncertainty, face incremental responses from decision-makers. Although it is a 

80 * 

well-known fact that a process of climate change is occurring, scientific uncertainty 

remains about not only the degree to which change will occur in the future, but also the 

possible effects of policy responses aimed at mitigating the problem. Policy decisions in 

response to climate change were made at the national and sub-national levels due to the 

institutional makeup of the United Nations Framework Convention on Climate Change 

(FCCC), which meant a concerted effort to decrease the amount of anthropogenic 

greenhouse gases entering the atmosphere would need to emerge in the affected policy 

networks at those levels. 

Climate change, in its complexity, affected various departments and levels of 

governments. The problem did not lend itself to discussion in one department, or for that 

matter, as occurs occasionally within a federal system of government, one department in 

each jurisdiction. Indeed, climate change involved departments of energy, environment, 

transportation, natural resources, finance, etc., at all levels of government, and was an 

important issue among numerous stakeholders. The interest in the problem, then, and 

consequently the number of interests whose ideas would come to focus on climate change 

policy, was expanded to a point where debate over instruments was a highly contentious 

issue that, parallel to Hall's third-order change, involved a wider community of 

interests.81 

u Eugene B. Skolnikoff, "The Policy Gridlock on Global Warming," Foreign Policy 79 (1990): 80. 
1 Hall , "Policy Paradigms, Social Learning, and the State," 280. 
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There are three main reasons why this was the case in Canada. First, as was 

mentioned above, the nature of the federal system requires that the federal government 

share decision-making power in key areas, thus increasing the number of relevant actors 

and veto points. Provincial governments such as Alberta are keen to protect their 

jurisdiction over natural resources and any intervention by the federal government is 

viewed as infringing on those powers.82 

Second, since the late 1980s, as a result of factors such as legalism, the propensity 

of environmental, labour, and aboriginal groups to challenge legislation deemed harmful 

to the environment in the courts, and public opinion - increased environmental concern, 

an increase developed in the number of interests that could affect decision-making in the 

environmental arena. Increasingly, environmental, aboriginal, and labour groups 

discovered that litigation could be used strategically to advance environmental interests, 

and force governments to consider new points of view when making decisions. At the 

same time, the National Task Force on Environment and Economy (NTF) was 

recommending that Canadian governments open up their decision-making processes to 

include all stakeholders in the formation and implementation of sustainable 

83 

development. In response to the lawsuits and the NTF's recommendations, a diverse 

array of interests was allowed to take part in the decision-making process; the extent to 

which they gained real power is only dealt with here as it relates to the energy sector in 

Canada. 

Kathryn Harrison, Passing the Buck: Federalism and Canadian Environmental Policy (Vancouver, 
B.C. : U B C Press, 1996), 5. 
8 3 Michael Howlett, "The Round Table Experience: Representation and Legitimacy in Canadian 
Environmental Policy-Making," Queen's Quarterly 97 (1990): 582. 
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Third, Canada often looks to America for guidance and leadership in formulating 

policy, due first to the competitive nature of the North American economy, and second, 

to respond to environmental problems that know no borders. With the continued 

integration of the North American economy through trade agreements such as the Canada 

- United States Free Trade Agreement (FTA), the North American Free Trade 

Agreement (NAFTA), and the General Agreement on Tariffs and Trade (GATT), there 

are pressures for environmental policy to converge, either through coercive means (e.g., 

through lawsuits by the U.S. government) or non-coercive means (e.g., the perception 

that there will be a loss of investment and jobs if environmental policy instruments are 

84 

much stricter in Canada than is the case in the U.S.). As a consequence, American 

actors in various capacities are involved in the formulation of Canadian environmental 

policy, but in an informal way. For these reasons, Canada is prone to emulate American 

environmental policy. 

These three factors, federalism, legalism, and consideration of the U.S. position 

created a larger political environment that did not allow for an influential group of 

experts to impact the proceedings. Rather, the political environment dictated that any 
85 * 

new policies would be made by politicians and interests at the highest levels. This point 

is illustrated by Ikenberry in his work on post-war trade and monetary arrangements 

between Britain and the U.S.: 
...while policymakers defer to experts in some cases because the experts 
are seen to possess indisputable scientific and technical knowledge, 
policymakers deferred in this case primarily because the ideas of the 

George Hoberg, "Governing the Environment: Comparing Canada and the United States," in Keith 
Banting, George Hoberg, and Richard Simeon, eds., Degrees of Freedom: Canada and the United States in 
a Changing World (Montreal and Kingston: McGill-Queen's University Press, 1997), 356. 
8 5 Ikenberry, " A World Economy Restored," 292. 
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experts resonated with the political needs of the moment and provided 
opportunities to bridge old political divisions and build new coalitions.86 

The main idea here is that despite the legitimate expertise possessed by scientists and 

influential experts throughout Canada on climate change, the best advice from experts is 

less influential at those times when the political and economic landscape dictates that 

alternate actions be considered. 

The choice of policy instruments to first respond to climate change was 

significantly affected by the factors mentioned above. In order to understand the political 

whirl around climate change instruments then, we must look to other policy theories that 

provide a clearer conception of the complicated processes at work. The following section 

turns to policy network analysis, institutional analysis, and processes of policy transfer to 

broaden the theoretical spectrum. A key assumption at this point is that complex 

problems are more prone to policy transfer than other, less controversial problems. 

Indeed, when dealing with situations characterized by uncertain conditions and unknown 

ramifications - a situation that is extensively bounded in terms of the rational responses 

available to the decision-makers - it is more likely that both public and private actors will 

look elsewhere for relevant policies and programs. Adopting a strategy whose effects are 

already somewhat understood would make sense in situations where there is an extensive 

political whirl. In subsequent chapters, these analytical tools will be utilized to explain 

why in 1994 Canada chose voluntary programs as its major response to global warming, 

despite the knowledge supplied to it from an internationally (not nationally) based 

Ibid., 293. 
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epistemic community whose estimation was that climate change did require major 

reductions in the amount of anthropogenic greenhouse gas emissions. 

Policy Transfer, Policy Networks, and Institutions 

The relevance of policy transfer to understanding policy change is currently the 

subject of much scholarly debate. Overtheorized and underapplied,87 policy transfer 

studies have evolved from an early concern with patterns of diffusion,88 to a more 

systematic focus on the manner in which lessons drawn from one, or several, jurisdictions 

are selected/adopted by policy makers within alternate political spaces.89 Through this 

work, important theoretical progress has been made. For instance, it has been established 

that there exists a continuum along which policy transfer occurs - ranging from the direct 

imposition of policy (coercive) to the perfectly rational process of choosing that program 

which is the independent preference of the selector (lesson-drawing).90 Moreover, recent 

research has more fully developed the transfer processes that characterize the ideal types 

found along this continuum, dependent upon the specific type being studied (e.g., lesson-

drawing).91 

This section surveys the policy transfer literature, spelling out the most relevant 

findings to date. First, the different forms of transfer are briefly described and the 

8 7 Colin J. Bennett, "Understanding Ripple Effects: The Cross-National Adoption of Policy Instruments for 
Bureaucratic Accountability," Governance: An International Journal of Policy and Administration 10 
(1997): 214. 
8 8 Jack L . Walker, "The Diffusion of Innovations among the American States," The American Political 
Science Review 63 (1969): 880-899. 
8 9 Richard Rose, Lesson-Drawing in Public Policy: A Guide to Learning Across Time and Space (Chatham, 
N.J . : Chatham House Publishers, 1993). 
9 0 David P. Dolowitz and David Marsh, "Learning from Abroad," 13; Stephen V . Ward, "The International 
Diffusion of Planning: A Review and a Canadian Case Study," International Planning Studies 4 (1999): 58. 
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processes of policy transfer are summarized. Following this review, the terms of 

discussion move specifically to lesson-drawing, a form of transfer outlined in detail by 

Richard Rose, and the type we will mainly concern ourselves with in a case study. 

Finally, the central tenet of the argument presented is that, thus far, political 

studies of policy transfer lack in their assessment of the role of institutions and state-

society relations as causal factors. To reverse this trend will require an in-depth look at 

the relationship between policy networks, institutions, and policy transfer. In particular, 

political institutions frame the actions of policy actors92, as well as lend structure to the 

activities of policy networks, while policy networks link state and societal actors; 

hence, policy transfer should be understood with a view to the way in which institutions 

and policy networks either constrain or facilitate these activities. If it is true, as March 

and Olsen hold, that "political institutions define the framework within which politics 

takes place,"94 it is then necessary to determine their importance with respect to policy 

transfer processes. 

Various definitions of policy transfer permeate the literature, due mainly to the 

number of activities that make up this process. Lesson-drawing, the pinching of ideas, 

copying, borrowing, emulation, diffusion, and learning, all, at one point or another, have 

been examined by political researchers.95 Notwithstanding this conceptual minefield, a 

9 1 Mark Evans and Jonathan Davies, "Understanding Policy Transfer: A Multi-Level, Multi-Disciplinary 
Perspective," Public Administration 11 (1999): 377. 
9 2 March and Olsen, Rediscovering Institutions, 18. 
9 3 Coleman, Skogstad and Atkinson, "Paradigm Shifts and Policy Networks," 278-279. 
9 4 Fritz W. Scharpf, Games Real Actors Play: Actor-Centered Institutionalism in Policy Research (Boulder, 
Colo.: Westview Press, 1997), 39. 
9 5 Rose, "What is Lesson-Drawing?," 3-30; Anne Schneider and Helen Ingram, "Sytematically Pinching 
Ideas: A Comparative Approach to Policy Design," Journal of Public Policy 8 (1988): 61-80; Walker, "The 
Diffusion of Innovations among the Amercian States," 880-899; Colin J. Bennett, "How States Utilize 
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broader definition of policy transfer, encapsulating many of the above-mentioned terms 

has managed to come to the fore. According to Dolowitz and Marsh, policy transfer 

studies "are concerned with the process by which knowledge about policies, 

administrative arrangements, institutions and ideas in one political system (past or 

present) is used in the development of policies, administrative arrangements, institutions 

and ideas in another political system."96 

Ideally, there are two main types of policy transfer. At one end of the spectrum is 

voluntary transfer or lesson-drawing, whereby a program or policy in country X is 

adopted by country Y. In its simplest form, lesson-drawing involves policy actors 

(municipal, state, national, international levels) looking to one or more foreign 

jurisdictions for programs or policies capable of aiding them in responding to perceived 

problems at home. Central to this process is the ability of Y to make "an action-oriented 

conclusion about a programme or programmes in operation elsewhere" through 

07 

independent intentional action. Japan, during its Meiji period, is probably the best 

example of a political entity engaging in lesson-drawing. Between the early 1860s and 

late 1880s, Japanese politicians selectively chose Western organizational forms to 

emulate, instituting a number of foreign programs, including Britain's navy, France's 

primary school system, and United State's national banking system.98 The programs 

adopted were not identical in form to those upon which each model stood; nevertheless, 

the actions were voluntary in that Japan led the process. 

Foreign Evidence," Journal of Public Policy 11 (1991): 31-54; Jack S. Levy, "Learning and Foreign 
Policy: Sweeping a Conceptual Minefield," International Organization 48 (1994): 279-312. 
9 6 Dolowitz and Marsh, "Learning from Abroad," 5. 
9 7 Rose, "What is Lesson-Drawing?," 7. 
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The second model of transfer is labelled coercive or involuntary policy transfer. 

Rather than policy actors in country Y intentionally adopting programs and policies from 

other jurisdictions, coercive transfer is marked by the direct imposing of programs or 

policies on country X by country Y. Ikenberry, in using the term "external inducement" 

characterizes coercive policy transfer as a situation in which "one state (or its agents) 

provides incentives or inducements that lead other states to adopt the preferred policy." 9 9 

These incentives and inducements could be either overtly coercive, as in taking over the 

policy-making functions of government, or loosely structured, such as sanctions and 

loans that come with strings attached.100 

A well-known example of coercive policy transfer involves the experience of 

Germany following World War II, when the U.S. imposed a capitalist, democratic system 

on what had once been a fascist design. Although Germans did take part in the selection 

of policy, American planners mainly dictated its specific course.101 A more recent 

example of coercive policy transfer involves actions by the International Monetary Fund 

(IMF) to induce nations to adopt policies that may or may not lead to economic growth 

and reduce debt. Loans, such as those provided to Argentina in 2001, often come tied 

102 

with policy prescriptions. Despite a sovereign nation's right to ignore the policy 

instruments advanced by the IMF, taking such a step will ensure that future aid is not 

9 8 D. Eleanor Westney, Imitation and Innovation: The Transfer of Western Organizational Patterns to 
Meiji Japan (Cambridge, Mass.: Harvard University Press, 1987), 12-13. 
9 9 G . John Ikenberry, "The International Spread of Privatization Policies: Inducements, Learning, and 
'Policy Bandwagoning'," in Ezra N . Suleiman and John Waterbury, eds., Political Economy of Public 
Sector Reform and Privatization (Boulder, Colo.: Westview Press, 1990), 99. 
100 Ibid., 99. 
1 0 1 Stephen D. Krasner, Sovereignty: Organized Hypocrisy (Princeton, N.J . : Princeton University Press, 
1999),209. 
1 0 2 Nei l Irwin, " IMF Extends Billions in Loans to Argentina," Washington Post, 22 August 2001, sec. E, 1. 
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available, other than under the most extreme circumstances. Free trade regimes also 

encourage policy transfer; institutions set up under organizations such as the World Trade 

Organization (WTO) determine the ways in which trade disputes will be resolved. In the 

case of the WTO the relevant agency is the Dispute Settlement Body whose decisions are 

governed by the Dispute Settlement Understanding, which was developed during the 

i 

1986-94 Uruguay Round of trade negotiations. In extreme circumstances, it might be 

ruled that the policy of one country must be followed by another, in order to fall in line 

with membership requirements. 

Classifying policy transfer through the usage of ideal types is somewhat 

problematic, as is often the case when attempting to distinguish reality from the purely 

theoretical. Policies and programs often involve strands of both coercive and voluntary 

types of transfer, and each form of transfer may include multiple variations in the form in 

which enactment occurs.104 Lesson-drawing105, for instance, takes on many different 

shapes in terms of its actual occurrence; copying, adaptation, making a hybrid, synthesis, 

and inspiration are all sub-types of lesson-drawing recognized by Rose. 1 0 6 Similarly, 

coercive policy transfer comes in many different packages, with various methods used by 

jurisdictions to induce another jurisdiction to adopt one or more of its programs. Taken 

together, these models constitute the range of transfer techniques. The focus of 

discussion turns now to those ideas and concepts that are already widely established in 

1 0 3 Robert Howse, "Adjudicative Legitimacy and Treaty Interpretation in International Trade Law: The 
Early Years of W T O Jurisprudence," in J. H . H. Weiler, ed., The EU, the WTO, and the NAFTA: Towards a 
Common Law of International Trade? (New York: Oxford University Press, 2000), 44-45. 
1 0 4 David P. Dolowitz, Rob Hulme, Mike Nellis, and Fiona O'Nei l l , Policy Transfer and British Social 
Policy: Learning from the USA? (Philadelphia, Pa.: Open University Press, 2000), 12-14. 
1 0 5 For the remainder of this thesis, the terms lesson drawing and policy transfer are used interchangeably. 
In both cases, voluntary forms of policy transfer, rather than coercive, are being discussed. 
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the transfer literature, mainly focusing on voluntary transfer processes. We then consider 

some alternate explanations of policy transfer. The final part of this section looks at the 

role of institutions and policy networks in this field thus far. 

In terms of voluntary transfer, Dolowitz et al. recognize three central points along 

the transfer continuum. These include: 1) lesson-drawing with perfect rationality; 2) 

lesson-drawing with bounded rationality; and 3) transfers which are voluntary but driven 

by necessity.107 The first of these, lesson-drawing with perfect rationality, assumes that 

policy actors voluntarily look elsewhere to solve perceived problems within their own 

boundaries. 

Within the first scenario, policy actors work in environments characterized by 

unlimited information and time, as well as boundless resources. Furthermore, policy 

actors enjoy clear understandings of the problems they confront, rationally addressing 

them at every turn. In simple terms, actors confront a specific problem for a time, and 

selectively choose solutions to that problem by scanning other jurisdictions for best 

practices. With few limits characterizing governmental organizations' decision-making 

routines, this category greatly resembles the stages heuristic and rational choice theories 

of policy making, where decisions taken are not only rational, but occur in a sequential 

108 

order.'"0 Yet, as many political scientists and policy theorists have come to realize, the 

policy process is often less tidy than such models make it seem. Over the last thirty 

Rose, Lesson-Drawing in Public Policy, 30-31. 
1 0 7 Dolowitz et al., Policy Transfer and British Social Policy, 13. 
1 0 8 Peter Deleon, "The Stages Approach to the Policy Process: What Has It Done? Where Is It Going?," in 
Paul A . Sabatier, ed., Theories of the Policy Process (Boulder, Colo.: Westview Press, 1999), 21. 
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years, work by Kingdon, March and Olsen, and Zahariadis, among others, has 

emphasized this point.109 

The second type of lesson-drawing, involving bounded rationality, accounts for 

some of the deficiencies of the perfectly rational approach. Clearly, policy actors face 

limitations in terms of their decision-making ability.1 1 0 Not only is information 

sometimes limited and time often of the essence, but problems are also framed in a 

number of ways (depending upon the actor in question's view of the specific problem),111 

with disparate groups in the decision-making process making disparate demands. 

According to this outlook, policy-making lacks a fine edge, and the transfer process is 

limited by questions of time and space. Public problems may be placed on the 

government's agenda at lightning pace, may be studied for several years prior to coming 

to the attention of the public at large, or may never leave the confines of government.112 

Consequently, decision-makers are constrained by a series of factors that must be 

recognized in order for policy transfer to be fully understood. 

The final form of voluntary transfer referred to by Dolowitz et al. is that driven by 

perceived necessity. In this categorization, decision-makers actively search for best 

practices elsewhere, in the hopes of "catching up" to other jurisdictions. Actors pursue 

See John W. Kingdon, Agendas, Alternatives, and Public Policies (United States, Harper Collins, 
1984); Nikolaos Zahariadis, "Selling British Rail: A n Idea Whose Time Has Come?," Comparative 
Political Studies 29 (1996): 400-422; and Cohen, March, and Olsen, " A Garbage Can Model of 
Organizational Choice," 3. 
1 1 0 As Charles E. Lindblom points out, complex issues often involve innumerable considerations and 
consequences, which do not often lend themselves to purely rational analysis. See The Policy-Making 
Process (Englewood Cliffs, N.J . : Prentice Hall, 1968), 14. 
" ' James L . True, Bryan D. Jones, and Frank R. Baumgartner, "Punctuated Equilibrium Theory: 
Explaining Stability and Change in American Policymaking," in Paul A . Sabatier, ed., Theories of the 
Policy Process (Boulder, Colo.: Westview Press, 1999), 97. 
1 1 2 Kingdon, Agendas, Alternatives and Public Policies. 
" Dolowitz et al, Policy Transfer and British Social Policy, 14. 
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these ends for a number of reasons, not the least of which include the more prominent 

goals of gaining international acceptance and "keeping up with the Joneses.""4 Although 

these activities are voluntary in the general sense of the word, they differ from lesson-

drawing in that perceptual restrictions exist. As the authors point out: 

In this scenario, while policy makers look to their primary competitors for 
lessons it is not a purely rational or voluntary process. Rather they are 
acting within psychological and practical constraints. Moreover, under 
this scenario, when looking for lessons the search is limited to what policy 
makers perceive as the best practice of their primary competitors, often 
with little understanding of how it works in the originating system or how 
it will work in its new setting.115 

Although one of these types of voluntary transfer can exist more prominently at any 

given period, what remains is that, throughout time and space, institutions matter. 

Whether policy transfer is purely rational, bounded, or limited by perceptions of 

laggardness, institutions affect the way in which these processes take place. Before 

delving into the role of institutions, however, alternative explanations of policy transfer 

are discussed. 

Alternate Explanations 

Why is it that political entities draw lessons from other jurisdictions? When is the 

possibility that such transfer processes will occur at its highest? Who are the agents of 

transfer? These are the fundamental questions policy analysts have been trying to 

answer. 

114 Ibid. 
u5Ibid. 
1 1 6 March and Olsen, Rediscovering Institutions. 



57 

One contention often made is that ideology plays a role in policy transfer. 

Governments who share common ideological dispositions are more apt to engage in 

lesson-drawing than those governments opposed in their worldviews. An oft-cited 

example of such tendencies is that of Britain borrowing policy from the U.S. during the 

leadership of Margaret Thatcher and Ronald Reagan. Ideologically aligned, Thatcher 

seldom looked to other jurisdictions for inspiration before considering the policy changes 

made by Reagan in the U.S . 1 1 7 Ideology, however, would seem to lack in its explanatory 

power, especially in terms of the U.S. Indeed, ideology is often overshadowed by 

political pragmatism. 

Additionally, policy transfer occurs despite differences in ideology, and across 

• 118 * 

time and space. When a socialist party is in a position of power, it may look to policies 

within conservatively governed jurisdictions for socialist policies. Indeed, a state led by 

a party of a certain ideological predilection has in place policies within different sectors 

that may be based on earlier, alternate ideological affiliations."9 As lesson-drawing is a 

voluntary activity, there is little stopping a party of one ideological persuasion from 

emulating policies under another government holding a different set of beliefs. 

Hall's study of economic policy-making in Britain provides structure to this 

argument. According to Hall, decisions made about amendments to existing policies 

1 1 7 David P. Dolowitz, Stephen Greenwold, and David Marsh, "Policy Transfer: Something Old, Something 
New, Something Borrowed, But Why Red, White and Blue," Parliamentary Affairs 52 (1999): 726-727. 
1 1 8 Dennis Muniak, "Policies that 'Don't Fit ': Words of Caution on Adopting Overseas Solutions to 
American Problems," Policy Studies Journal 14 (1985): 1-19. 
1 1 9 Although Ronald Reagan was President of the United States, he had a difficult time rolling back the 
welfare state, and other nations, one could argue, could still use the United States' New Deal as a 
progressive model of certain social welfare programs. See Paul Pierson, Dismantling the Welfare State?: 
Reagan, Thatcher, and the Politics of Retrenchment (Cambridge, U .K. : Cambridge University Press, 1994), 
1-9. 
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(first order change) and instrument choices (second order change) often emanate from 

closed discussions and are the subject of far less controversial debate than decisions made 

about the hierarchy of goals (third order change). First order and second order change 

may also occur through policy transfer, which should come under the social learning 

model discussed by Hall. Where problems might occur, is when the transfer of 

controversial goals (third order change) is attempted by a government of one ideological 

persuasion from a government of a contrasting ideological persuasion. For instance, a 

market-oriented liberal government in Canada may find it difficult to adopt the 

environmental paradigm supported by the German Green Party. To do so would invoke a 

larger debate between politicians, bureaucrats, interest groups, and the media. According 

to Hall, "[pjolicymakers are likely to be in a stronger position to resist pressure from 

societal interests when they are armed with a coherent policy paradigm."121 

However, under favourable circumstances, the Liberal government could 

transform itself into a custodian of the environment in Canada. For instance, a significant 

increase in environmental concern throughout the public might persuade the Liberals to 

adopt a comprehensive environmental program. This position would also be furthered by 

a situation where no significant threat to its power base from the alienation of key 

interests existed. Under this scenario, the Liberal Party might decide to take on the Green 

Party's policies and programs. 

The National Energy Program (NEP), adopted by the Liberals in 1980, is perhaps 

the best example of a policy that was ideologically aligned with the New Democratic 

1 2 0 Hall , "Policy Paradigms, Social Learning, and the State," 275-296. 
121 Ibid., 290. 
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Party (NDP), rather than with the Liberal Party. On energy affairs, the Liberals had been 

traditionally non-interventionist. In fact, Imperial Oil, working with the other foreign 

major companies, was the de facto arbiter of Canadian energy policy following the post

war period, during periods of both Liberal and Progressive Conservative government.122 

The NEP, instead, was implemented to deal with the economic realities of a country that 

is divided into petroleum producing and petroleum consuming regions during price 

shocks, to advance regional equity, to placate consumer and business interests in the East, 

and to increase the federal role in energy development and taxation.123 Although 

ideology played something of a role in the creation of the NEP, there were a number of 

other important factors that required the Liberal government to act. Therefore, ideology 

can be deemed a weak causal factor in explaining policy transfer. 

A second explanation for lesson-drawing with much support is geographic 

proximity. In general terms, government officials look first to draw lessons from those 

jurisdictions nearest to them - that is, those states closest to their own boundaries.124 The 

importance of geographic proximity is clear. Jurisdictions sharing common borders and 

space are tied in a number of ways, including socially, politically, and economically. 

While these arguments are valid in many respects, as political units become more 

technologically advanced, so too does geographic proximity seem to lessen in its 

1 2 2 For an interesting assessment of the role of Imperial Oi l and other multinational firms in formulating a 
post-war Canadian energy strategy, see Melissa Clark-Jones, A Staple State: Canadian Industrial 
Resources in Cold War (Toronto, Ont.: University of Toronto Press, 1987), Chapter 2. 
1 2 3 To gain a thorough understanding of the N E P and the political, economic, and social factors that were 
behind it, see G . Bruce Doern and Glen Toner, The Politics of Energy: The Development and 
Implementation of the NEP (Toronto, Ont.: Methuen, 1985); and Jock A . Finlayson and David G. Haglund, 
" O i l Politics and Canada-United States Relations," Political Science Quarterly 99 (1984): 271-288. 
1 2 4 Rose, Lesson-Drawing in Public Policy, 99. 
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125 importance. Available technology and resources in wealthier countries, states, and 

provinces allow for topographical boundaries to lose their significance as causal factors 

toward lesson-drawing. Globalization reduces both the costs of transmitting ideas and 

communicating transnationally. Such realities significantly reduce the importance of 

geographic proximity as a causal factor in the search for a theory of policy transfer. 

Language, to a lesser extent, is mentioned as a facilitator of policy transfer. 

Obviously, it is easier for two jurisdictions of like language to meet often and discuss 

policy options at all levels, when each of the actors knows what the other is saying. 

Nevertheless, even this barrier to policy transfer is slowly moving towards insignificance 

at the national level. The European Union (EU) and the Organization for Economic 

Cooperation and Development (OECD) distribute information in many different 

languages, with the EU providing translation of all its activities into eleven separate 

languages. Furthermore, web pages can be translated fairly easily using new 

technologies, and are sometimes constructed in more than one language. Japan, for 

instance, provides English versions of its government web sites. There is a clear 

movement to make language less of an inhibitor to policy transfer. Yet, language is still a 

major barrier to cross border communication, especially for those actors who lack 

translation resources. At the same time, it can be considered at best a marginal predictor 

of policy transfer that simply reduces the number of jurisdictions from which another 

jurisdiction attempts to draw lessons. 

125 Ibid., 105. 
1 2 6 Philip G. Cerny, "The Dynamics of Financial Globalization: Technology, Market Structure, and Policy 
Response," Policy Sciences 27 (1994): 319-342. Long before globalization marked the political scene, 
Japan emulated many policies first initiated in Europe and the United States. Geographic proximity was of 
limited importance. See Westney, Imitation and Innovation. 
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Finally, common political structures are considered necessary to the adoption of 

policies from elsewhere. Britain and Canada are good examples of jurisdictions that 

share somewhat common institutions of governance, including the Parliamentary system 

of government and a judicial system based on the common law. Yet, at the national 

level, the evidence for policy transfer based on common institutions of governance is 

weak. Governments in parliamentary systems borrow policy from presidential systems, 

and vice versa. Canada emulates the U.S., while the U.S. emulates Great Britain, and 

European governments with hybrid systems emulate each other. A more thoughtful 

appraisal of the predominant situation is that democratic, industrialized countries mostly 

emulate other democratic, industrialized countries. Poorer countries are expected to 

adopt many of the Western world's policy prescriptions made by organizations such as 

the World Bank (WB) and the IMF. However, the regularity with which poorer states 

voluntarily search for policies outside their borders is an area of study not yet given its 

proper place in the scholarly literature. Most case studies of transfer at this point involve 

Japan, the U.S., Canada, and various European states, and the limitations for policy 

transfer among these countries are often predicated on other variables than their common 

political institutions. 

Clearer Conceptions of Policy-Making 

Rose makes it clear that "[t]he analysis of institutions is not to be confused with 

lesson-drawing. Much writing about institutions is purely descriptive of procedures 

without regard to the programs that are their outputs...every public program requires 

some kind of institutional analysis, but this does not offer any particular guidance to 
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policymakers." With respect to forming public programs in reality, this may very well 

be true. However, in terms of the whole range of actors who compose a given policy 

network, institutions play an important role in influencing whether or not transfer 

processes will actually occur in the first place, and condition the circumstances under 

which such a process is more or less likely to take place. 

Unlike Rose, this thesis does not seek to delve into the evaluation of programs 

resulting from specific instances of policy transfer.1 Instead, the main concern here is 

with the ability of actors within a policy network to make informed decisions, based on 

their voluntary perceptions of programs and policies in place elsewhere, and why it is that 

certain actors lead in the transfer process. In addition, we recognize, like others, that the 

study of policy involves values.129 It is with these ideas in mind that an explanation of 

policy transfer must evolve. 

Institutions structure political action, however, there is much ambiguity in terms 

of what that concept actually represents. As a consequence, we must be clear in 

delineating its meanings. Thelen and Steinmo define institutions as "both formal 

organizations and informal rules and procedures that structure conduct."130 More 

precisely, Scharpf refers to institutions as "systems of rules that structure the course of 

actions that a set of actors may choose."131 And North, in a famous political economy 

1 2 7 Rose, Lesson-Drawing in Public Policy, 26. 
1 2 8 Justification for this point is made in Chapter Two. 
1 2 9 William N . Dunn and Rita Mae Kelly, eds., Introduction to Advances in Policy Studies since 1950 (New 
Brunswick, N.J . : Transaction Publishers, 1992), 13-14; Aaron Wildavsky, Speaking Truth to Power 
(Boston, Mass.: Little Brown, 1979). 
1 3 0 Kathleen Thelen and Sven Steinmo, "Historical Institutionalism in Comparative Politics," in Sven 
Steinmo, Kathleen Thelen, and Frank Longstreth, eds., Structuring Politics: Historical Institutionalism in 
Comparative Analysis (Cambridge, Mass.: Cambridge University Press, 1992), 2. 
1 3 ' Scharpf, Games Real Actors Play, 38. 
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study, defines institutions as "any form of constraint that human beings devise to shape 

human interaction," which include "either...formal constraints - such as rules that human 

beings devise - and...informal constraints - such as conventions and codes of 

behavior."132 Taken together, these definitions provide a clearer understanding of 

institutions as not only the formal and informal rules and procedures that guide organized 

life, but also the structures that help to determine groups' relations with one another. Not 

included in the usage of the term here are the formal organizations mentioned by Thelen 

and Steinmo. This study, although somewhat interested in the formal and informal 

rules at a theoretical level, focuses on policy networks and the associated institutions that 

affect both their composition and their internal activities. To reiterate, the relationship 

between policy networks, institutions, and policy transfer processes is the main concern 

of this thesis. 

As stated in Chapter Two, policy networks are subsets of actors within a policy 

community that interact to produce policy outcomes, which includes action or inaction. 

The structure of interaction among these actors is mediated not only by meso-level 

institutions, but more broadly by macro-level institutions (national) as well. Furthermore, 

the subset of actors within the policy network is actually composed of a number of 

independent organizations, firms, agencies, and interest groups. These independent 

entities can be referred to as micro-level organizations, whose internal institutions, that is, 

institutions which structure the individual organization's activities, can also affect meso-

1 3 2 North, Institutions, Institutional Change and Economic Performance, 4. 
1 3 3 Thelen and Steinmo, "Historical Institutionalism in Comparative Politics," 2. Organizations are 
composed of institutions, but are also composed of actors and physical structures. Furthermore, institutions 
and organizations interact and are not one in the same. See, for instance, Peter A . Hall, "Patterns of 
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level activities. Hence, institutions at various levels affect the structure of a policy 

network, and it is a broad look at these meso and macro-level institutions that will lead to 

a later explanation as to why micro-level institutions are important to understanding how 

and why policy transfer occurs. 

Why are institutions important to policy transfer? Consider the following 

scenarios. For instance, it is difficult to be a rational actor in policy transfer without 

consideration of the rules, procedures, and conventions, both formal and informal, which 

structure policy-makers' possible courses of action. Whereas a purely rational actor 

might scan many alternate spaces for policy options, if the rules of bureaucratic decision

making insist that those options are only to be viewed amongst a small range of external 

jurisdictions, bureaucrats will draw on only one or a few of these when looking for 

inspiration. Think about the problems that Canada faces in trying to make policy 

decisions without considering the policies put in place by its more powerful neighbour to 

the south. With its close economic and political ties to the U.S., environmental policy is 

often made in response to, and based upon, American models, which are often the 

product of highly funded scientific studies and intense public debates.134 In fact, there are 

formal and informal rules in place in some Canadian jurisdictions whose goal is to ensure 

U.S. environmental policy will be considered when framing a Canadian response. These 

institutions can include formal bureaucratic rules that guide the activities of EC, or more 

informal economic conventions, mentioned in Chapter Two, which dictate U.S. programs 

will be identified and studied. In contrast, when institutions that promote voluntary 

Economic Policy: A n Organizational Approach," in Stephen Bornstein, David Held, and Joel Krieger, eds., 
The State in Capitalist Europe: A Casebook (London: Allen & Unwin, 1984), 21-53. 
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transfer are not in place, the transfer process becomes difficult, because little direction is 

provided. 

Consider too, the propensity of policy actors - defined here as the combination of 

organizations lumped together under one large umbrella organization (e.g., Canadian 

Association of Petroleum Producers [CAPP] represents the Canadian majors, foreign 

majors, intermediate level firms, and independent juniors) that are important to decision

making in a given policy field (agriculture, forestry) - to be situated in a particular 

position relative to one another in the decision-making process over a period of time. 

One actor may enjoy closer links with the state on a continuing basis, while other actors 

may find themselves continually positioned at the margins of this process. If some actors 

possess an institutionalized relationship with the state, it is more likely that these actors 

will influence which decisions are made, on what basis, and why, compared with those 

actors at the margins. Subsequently, the expectation is that policy transfer is led by 

policy actors located at the centre of the decision-making process. Formal or informal 

rules of access that privilege one group of actors over another are central to the validity of 

such an assumption. 

Put differently, the institutional context within which policy actors operate is 

likely to have a marked effect on the particular form of transfer enacted, as well as the 

opportunity for policy transfer to occur at all. The point seems simple, however, 

explanations of policy transfer up to this point have not considered state-societal relations 

George Hoberg, "Sleeping with an Elephant: The American Influence on Canadian Environmental 
Regulation," Journal of Public Policy 11 (1991): 110-111. 
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or institutions' impact sufficiently. Herein lies one major problem of policy transfer 

studies thus far. 

Politicians and other policy actors increasingly face restrictions on the amount of 

time they are able to devote to policy decisions. And much of decision-making is 

increasingly technical in nature, with common problems at work in multiple 

constituencies. More and more, complicated issues appear on government's agenda, at 

which time the problem also comes under review by many different groups and 

organizations (i.e., media, think tanks, interest groups, associations). The worldwide 

recognition of global warming is just one example of a problem not respectful of 

boundaries, for which the identification of best practices elsewhere is important to 

ensuring a timely response. As a consequence, governments' increased capacity to scan a 

broad range of jurisdictions for innovative policies and programs elsewhere is in the 

public interest. In that sense, policy transfer is an area worth exploring. 

Two types of institutional analysis are prominent in the literature: historical 

institutionalism and rational choice institutionalism. Although less space exists today 

between these analytical forms than was the case only ten years ago, a choice between the 

two, for reasons made clearer below, is still required. The main difference is that, while 

rational choice institutionalists do recognize institutions' place in limiting the courses of 

action available to political actors, they do not - as historical institutionalists do -

consider institutions to be important in terms of affecting the goals and objectives of 

those same actors. 

1 3 James G . March and Johan P. Olsen, "The New Institutionalism: Organizational Factors in Political 
Life," The American Political Science Review 78(1984): 738-741. 
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Clearly though, institutions are created by political actors with the impression that 

they will affect the goals of subsequent political actors. The rules of the United Nations 

(UN), for instance, were specifically designed to orient politicians' thinking and actions 

toward the goal of peaceful resolution of disputes between sovereign entities. Since the 

UN's inception, many politicians' prime objectives (economic, political, rational) have 

been tempered by the alternate goal of peace for its own sake. As Thelen makes clear 

though, rational choice institutionalists do recognize the importance of institutions in the 

specification of goals. Indeed, rational choice institutionalists already account for the 

institutional setting in their analyses of decision-making. 

By and large they try to figure out, within a given context, what would 
make sense for a politician to seek, which is to say that they contextualize 
the preferences based on the particular institutional incentives that these 
politicians face in different settings. This is not so different from how 
historical institutionalists often proceed. 

In terms of this paper, historical institutionalism is the form of new institutionalism 

chosen as most relevant to the study of policy transfer. If one begins at the macro-level 

and looks at the formation of institutions in Western society, clearly most are capitalist in 

form; that is, structured to serve a larger system whose main objective is, among other 

things, economic growth and development. The means to reach these ends, subsequently, 

are found throughout the lower strata of political, economic, and social institutions. 

Capitalism continues and flourishes through this process, as the goals of society are 

oriented towards the capitalist worldview, while others are delegitimated. It is not then 

surprising to see the same types of orientations at the meso- and micro-levels, yet to a 

1 3 6 Kathleen Thelen, "Historical Institutionalism in Comparative Politics," Annual Review of Political 
Science 2 (1999): 376. 
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lesser degree. Consequently, rational choice institutionalism lacks perspective in that it 

does not recognize such possibilities, despite their appearance in many levels of 

institutional layers throughout the modern Western state. 

Whether formal or informal, institutions "affect the level of exclusivity in policy 

domains by defining the participants and raising or lowering the barriers to 

participation." Hence, beyond structuring activity and relationships among actors, 

institutions allow certain actors a larger role than others in decision-making. Gourevitch 

makes this point clearly, when he states that "[n]o institutions are power neutral. Rules 

and procedures always help or hinder some groups over others."138 As a consequence, 

understanding the rules of the game is essential to knowing the limits of what is possible 

within an individual policy sector. Dudley and Richardson, for instance, discovered that 

the weak institutional rules which allowed anti-road protestors to exploit Highway 

Inquiries in Britain by bringing new policy ideas and interests into the debate, thus 

providing the environmental lobby with a new venue to affect policy change.139 

Baumgartner and Jones also emphasize the central role of institutions in affecting 

policy change.140 The authors claim that policy actors often seek out "the most 

favourable venue for the consideration of their issues."141 As the venues in which 

policies are dealt with change, the decisional biases and importance of actors change as 

' 3 7 Michael M . Atkinson, "Public Policy and the New Institutionalism," in Michael M . Atkinson, ed., 
Governing Canada: Institutions and Public Policy (Toronto, Ont.: Harcourt Brace Jovanovich Canada, 
1993), 39. 
1 3 8 Peter A . Gourevitch, "Keynesian Politics: The Political Sources of Economic Policy Choices," in Peter 
A . Hall , ed., The Political Power of Economic Ideas: Keynesianism Across Nations (Princeton, N.J . : 
Princeton University Press, 1989), 101. 
1 3 9 Geoffrey Dudley and Jeremy Richardson, "Arenas Without Rules and the Policy Change Process: 
Outsider Groups and British Roads Policy," Political Studies 46 (1998): 735. 
1 4 0 Baumgarner and Jones, "Agenda Dynamics and Policy Subsystems," 1044-1074. 
141 Ibid., 1047. 
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well. Changes in venue help to explain policy change because the opening that they 

provide can allow once forgotten actors, who are mostly inconsequential within a policy 

network, the opportunity to elevate their position within the policy debate. Aboriginal 

policy only began to be altered significantly in Canada when First Nation's people quit 

negotiating within the traditional policy subsystem and took their grievances to the 

courts.142 Much like other groups in Canada (e.g., environmentalists, feminists), the rules 

of the courts allowed for much more decisive policy victories, and secured new 

representation for these groups in decision-making processes. 

The power of institutions is also evident in the administrative traditions and 

routines of governments. Various studies link long-established forms of decision-making 

to the way in which government officials react to novel problems.143 Norwegian 

officials' response to the discovery of large tracts of oil off their coastline, instead of 

following foreign models, largely resembled established forms of decision-making, 

driven by previously prescribed rules and routines. March and Olsen recall the process: 

The Norwegian government formulated many goals but never established 
a clear or stable preference function as a basis for economic planning. The 
policy makers seldom considered several choice alternatives or examined 
their various consequences in any great detail. Rather, the government 
followed a few simple, experience-based rules and standard operating 
procedures. Oil issues were interpreted and decided in the light of 
established routines...Important decisions thus appeared obvious, natural, 
and reasonable.144 

Michael Howlett, "Policy Paradigms and Policy Change: Lessons from the Old and New Canadian 
Policies Towards Aboriginal Peoples," Policy Studies Journal 22 (1994): 641. 
1 4 3 Carsten Daugbjerg, "Linking Policy Networks and Environmental Policies," 275-294. See also Peter A . 
Gourevitch, "The Macropolitics of Microinstitutional Differences in the Analysis of Comparative 
Capitalism," in Suzanne Berger and Ronald P. Dore, eds., National Diversity and Global Capitalism 
(Ithaca, N . Y . : Cornell University Press, 1996), 239-259; and Christoph Kni l l , "European Policies: The 
Impact of National Administrative Traditions," Journal of Public Policy 18 (1998): 1-28. 
1 4 4 March and Olsen, Rediscovering Institutions, 37. 
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It is also expected that policy transfer is conditioned by institutions at lower levels of 

decision-making including those that instill in bureaucrats a need to look beyond their 

own borders for solutions to problems. As the case of Norway shows, institutions found 

at the micro level can be powerful determinants of the way in which bureaucrats respond 

to new problems. However, in trying to understand policy transfer, bureaucrats are not 

the only important actors. Within each policy sector, there are limited or multiple actors 

that contribute to the policy process. Each of these actors' actions and activities are in 

turn affected by the formal and informal rules by which their organizations are governed 

and influenced. Nevertheless, as important as those institutions may be, it is the actors 

themselves who have real, as opposed to nominal, decision-making power that 

determines whose institutions will have an impact upon government policies and 

programs. 

In contrast to these more structured understandings of policy change and 

continuity, much of the writing in the policy transfer area thus far is mostly descriptive. 

Case studies identify specific instances of voluntary transfer, then point to the causal 

factors that brought about the particular policy change. For example, Bennett nicely 

illustrates the process through which Canada adopted specific portions of American 

privacy policy. 1 4 5 What seems to be missing from such accounts though, is explanations 

for why provincial, national, and international actors across policy domains vary in their 

ability to point to foreign examples for policy input. Is it not the case that emulation of 

the U.S. by Canada is an institutionalized process? Often, Canadian government officials 

work with their American counterparts, or look to American policy for inspiration. This 
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process might be considered a loose convention: that the U.S. often makes decisions in a 

particular policy domain, whereupon actors in Canadian networks first scan those 

activities. One or two actors do not arbitrarily decide each time they are making an 

important policy decision to look to the U.S. In fact, many actors in the network look 

immediately to the U.S. for inspiration as it is in their institutional makeup to do so. In 

lesson-drawing, whether or not the ideas are actually enacted is up to the actors with 

decision-making power. 

Hoberg discovered a number of institutions that facilitated Canadian emulation of 

U.S. environmental regulations. "In many cases, formal meetings are scheduled between 

government officials in the two countries to share information and discuss common 

concerns. There are strong bilateral organizational links among some regulatory 

advocates...Policy analysts in think tanks may share ideas."146 We find such institutions 

within policy communities and policy networks. Bennett himself recognizes the 

importance of these loosely knit structures: 

Policy communities are key agents in the process of cross-national 
learning. They take relevant information about policy from the experience 
of other jurisdictions and adapt it to their own ends and circumstances. 
This information is then filtered through a variety of channels to top 
political and administrative elites.147 

Despite the importance Bennett places on policy communities as agents of lesson-

drawing, little more is said. Mintrom and Vergari recognize the shortcomings of 

diffusion studies in this regard, which results in their following statement: 

Bennett, "The Formation of a Canadian Privacy Policy," 551-570. 
Hoberg, "Sleeping with an Elephant," 110. 
Bennett, "Understanding Ripple Effects," 225. 
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...an important area for political science research remains. In terms of 
clarifying if and how policy networks facilitate state-to-state diffusion of 
policy innovations, political scientists have remained silent. 
Consequently, much remains to be learned about how policy ideas gain 

148 

power and catch on in policy making circles. 

Mintrom and Vergari go on to point out the importance of policy entrepreneurs within 

policy networks, as agents of change. Notwithstanding the important role of 

entrepreneurs, there are reasons why their ideas are often known throughout decision

making circles. The institution of internetwork communication allows for solutions to be 

disseminated among a wide audience. Although strict rules do not exist in terms of 

discussions between policy makers in different jurisdictions, informal conventions do 

exist that lead government agencies to look elsewhere. Klase refers to this institution as 

the professional communication network.149 Among health officials in the U.S., Klase 

found that meetings put on by government and other interested parties were considered 

the most important in spreading policies and programs to other jurisdictions. However, 

the importance of Klase's finding is simply that there are fairly routinized ways in which 

ideas are transmitted to decision-makers. 

Though politicians tend to lead in making final decisions on which foreign 

models will be followed, depending on a number of factors, such as the controversy 

surrounding the issue, the level of public interest, etc., other actors in policy networks 

often command a considerable level of decision-making power. Different types of policy 

networks, hence, should lead to different actors leading in the policy transfer process. 

1 4 8 Michael Mintrom and Sandra Vergari, "Policy Networks and Innovation Diffusion: The Case of State 
Education Reforms," The Journal of Politics 60 (1998): 129. 
' 4 9 Rebecca Klase, "Professional Communication Networks among State Bureaucreacies," Prepared for 
presentation at the annual meeting of the American Political Science Association, Atlanta, Ga., September 
2-5, 1999,3. 
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Certainly, the ability of an idea to be translated into policy, transmitted by a less 

influential actor within a policy network, will be disadvantaged in relation to the ideas of 

more influential actors. Discovering which actors within a policy network are most 

influential is important, because once known, the focus of a policy transfer study can shift 

to the micro-level institutions of organizations that compose policy actors. These 

organizations' micro-level institutions can then tell researchers more about where their 

policy ideas came from. Through this method, the study of policy transfer may become 

more manageable than was the case in the past. 

For example, if an agricultural organization looms large in a government 

agency's decision-making, then it will be useful to understand how it scans the 

environment for new ideas. Does the organization send representatives to other countries 

or to conferences? Does the organization scan the internet on a regular basis or do they 

have close ties with actors in other jurisdictions? We would consider this approach much 

more productive than assuming that bureaucrats or politicians look at the ideas before 

them and pick the best one, or that they even lead the process in all cases. Instead, the 

question should first be, who is in control of the process, with the focus then shifting to 

study how the controlling actors scanned other jurisdictions. Policy network analysis is 

an established method of determining which actor(s) control decision-making over an 

issue. Recognizing who those actors are and then studying those actors own institutional 

makeup will allow researchers to focus squarely on the main filters through which other 

jurisdictions' policies and programs must pass to be accepted. 

In their attempts to go further with policy transfer studies, as well as to bring 

political scientists of different strains together on this issue, Evans and Davies do try to 
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bring policy network theory into the discussion. In this regard, they expand upon policy 

network and epistemic community approaches,150 in the process embracing a new way to 

understand transfer, the policy transfer network approach.151 According to Evans and 

Davies, policy transfer networks "exist only for the time that a transfer is occurring."152 

In addition, transfer networks can occur at any level of government as long as enough 

"dissatisfaction or necessity exists and providing that an entrepreneurial elite is ready to 

manipulate these grievances and establish a transfer network."153 

While Evans and Davies are to be commended for their efforts to bring disparate 

strains of political science closer on this issue, their model rests upon a weak assumption. 

There exist few instances in which state actors have no other option but to look elsewhere 

for policy. In fact, decision-makers often are confronted with many policy ideas from 

home and abroad at the same time. The policy network approach captures such 

possibilities. Interest groups, organizations, associations, government officials, and 

politicians all have ideas as to what sorts of solutions are most appropriate to dealing with 

specific problems. Often, these ideas are adopted from foreign jurisdictions.154 The point 

here is that position matters as well as resources, and the network approach already 

captures such important details. For instance, when foreign models are advocated by 

organizations on the periphery, there is less opportunity for those models to come to the 

fore than if those models are supported by core actors within the policy network. The 

1 5 U Haas, "Do Regimes Matter?," 377-403. 
1 5 1 Evans and Davies, "Understanding Policy Transfer," 374. 
152 Ibid., 376. 
153 Ibid., 377-378. 
1 5 4 For years, Canadian neo-conservatives have advocated an American style health care system. Similarly, 
many Democrats in the United States back adoption of a Canadian health care plan. 
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importance of position and resources in a policy domain is reflected in the following 

passage: 

...networks do not reflect only opportunistic exchanges of convenience; 
they are habitual structures embedded in the polity. Access to resources 
and their exchange confer unequal positional advantages, which can be 
represented as the actors' locations either near the centers or on the 
peripheries of resource networks' social spaces. Actors who are well-
connected to important other actors thereby gain important advantages 
through their access to flows of political resources. Actors at the network 
margins, whose ties connect them mainly to other peripheral actors, cannot 
tap sufficient quantities of quality political resources to participate 
effectively in collective actions.155 

Hall's look at Great Britain's transition from Keynesianism to Monetarism in 

economic policy-making provides a useful example. Hall found that "those conflicts 

were mediated in a significant way by political and economic institutions that channeled 

contention in certain directions, privileged some actors at the expense of others, and 

profoundly affected the balance of power at any one time... The institutions of the British 

policy process shaped both the terms in which the contending groups would see their 

interests and the relative power with which the latter would be pursued."156 The central 

point is that the institutional makeup of a given polity privileges some, while leaving 

other actors out of the decision-making process. While all may look elsewhere, all are 

not equal in power, and policy outcomes created in any sector often reflect these 

disparities. 

David Knoke, Franz Urban Papp, Jeffrey Broadbent, and Yutaka Tsujinaka, Comparing Policy 
Networks: Labor Politics in the U.S., Germany, and Japan (New York: Cambridge University Press, 
1996), 18. 
1 5 6 Peter A . Hall, "The Movement from Keynesianism to Monetarism: Institutional Analysis and British 
Economic Policy in the 1970s," in Sven Steinmo, Kathleen Thelen, and Frank Longstreth, eds., Structuring 
Politics: Historical Institutionalism in Comparative Analysis (New York: Cambridge University Press, 
1992), 95. 
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The idea that policy networks form around issue areas lends structure to the 

interaction between institutions and policy transfer. Networks of actors, comprising both 

individuals and corporate units, struggle to inform policy decisions, especially those that 

affect their particular interests, whatever they may be. These networks are somewhat like 

political structures in that they take on familiar forms for a time. At the same time, their 

composition is always changing, the degree of change being dependent upon the 

particular policy sector being studied.157 Despite such changes, broad consistencies occur 

in their makeup, and as a result, policy making can be better understood by looking at 

these general characteristics over time. Such characteristics are the product of 

institutions, engineered by policy actors. Indeed, policy networks do not exist in a 

vacuum; decisions produced within networks are mediated by rules of procedure, norms, 

and conventions. 

Although it may be sometimes the case that identifiable, formal institutions do not 

structure networks over time, networks are durable in many ways. The network itself, in 

particular, takes on the characteristics of an institution, as decision-making takes on 

routinized characteristics. For instance, policy networks in most policy sectors in the 

Netherlands are corporatist, where "interest organizations become involved in policy 

implementation and acquire some form of public authority in order to aid them in this 

task."158 In the Netherlands, "[t]he networks have legitimacy, are strongly 

David Marsh and Martin Smith, "Understanding Policy Networks: Towards a Dialectical Approach," 
Political Studies 48 (2000): 5. 
1 5 8 Waarden, "Dimensions and Types of Policy Networks," 46. 
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institutionalized and stable."159 The same institutionalization has occurred in the realm of 

environmental policy. In the last thirty years, environmental policy in many Western 

societies was a product of pluralist policy networks, where governmental agencies 

responsible for specific environmental problems included various groups in the decision

making process, mainly for fear of loss of support as well as legal challenges; that is, 

legal campaigns that use the courts to continually beat back unfavourable policy 

decisions by government. 

Conversely, corporatist and clientele decision-making processes, for many years 

previous to the second wave of environmentalism (early 1960s to present) - when 

"human impact on the environment took on new significance"160 - characterized the way 

in which much environmental policy-making was undertaken. During this long period of 

industrial growth and exploitation by Western nations, business interests were seen to 

dominate the political arena, while other interests could only look on begrudgingly. 

Lindblom, for one, recognized the type of decisions that would result from a system 

composed of institutions heavily biased towards the market: 

Much of our thinking in...policy areas is...imprisoned, as for example, 
our thinking on environmental protection. That policy made in Congress 
and in the White House sacrifices environmental protection to the needs of 
market enterprises is one thing. That those academics and other scholars, 
analysts, and critics who are trying to think constructively about the 
options open to us often themselves cannot see the market as a variable 
but treat it as the fixed element around which policy must be fashioned is 
another thing. The latter is what I mean by imprisoned thought.161 

Frans Van Waarden, "The Historical Institutionalism of Typical National Patterns in Policy Networks 
Between State and Industry: A Comparison of the U S A and the Netherlands," European Journal of 
Political Research 21 (1992), 139. 
1 6 0 See Lynton Keith Caldwell, International Environmental Policy: Emergence and Dimensions, 2d ed. 
(Durham and London: Duke University Press, 1990), 29; and Philip Shabecoff, Earth Rising: American 
Environmentalism in the 21st Century (Washington, D.C.: Island Press, 2000), 5-7. 
1 6 1 Charles E. Lindblom, "The Market as Prison," The Journal of Politics 44 (1982): 333. 
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Within policy communities, networks now form that contain more than one view about 

the way in which environmental problems should be considered. Such networks are less 

inclined to be characterized by imprisoned thought. 

Furthermore, the relationship between policy networks and institutions is well-

placed to show why scientific evidence is often less than influential at the national and 

sub-national levels of decision-making, because it accounts for imprisoned thought, as 

well as open thought. Put differently, the response to complex problems is affected by 

the structural relations and institutional frameworks present at domestic, sectoral levels, 

and not simply by the bounded rationality that exists among decision-makers. 

To elaborate, a serious response to climate change brings with it the perception 

that there could be major economic reverberations throughout the economy, whether that 

is actually the case or not. As such, it may be an exceptional problem in relation to other 

environmental problems. Reducing levels of greenhouse gases means lowering 

production of oil and gas, limiting the use of coal, and a major reduction in current levels 

of transportation or a sea change to new types of less harmful, renewable fuels. 

Transportation and energy are two important variables that drive the North American 

economy. To attempt to change their structure in any concerted way would require a 

massive upheaval in the current institutional framework at the macro-economic level. 

These institutions were formed over long periods and to alter them dramatically would 

only be possible if an associated sea change in the beliefs, principles, and values of key 

interests occurred. Despite the fact that it is difficult to forge a policy response to 

complex problems, even if there did exist uniformity among bureaucrats about how to 
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solve the problem, that unanimity would still face the institutional and structural realities 

of the current political and economic system. In other words, the uncertainty inherent in 

responding to complex problems is compounded by the existence of layers of political 

institutions and structures that may not be based upon the same principles and beliefs as 

those upon which the new policies would be premised. 

The energy production and supply sector in Canada is a major contributing factor 

to the continuing increase in greenhouse gas emissions. As such, the environmental and 

energy policy communities in Canada have turned their attention to whether or not to 

reduce greenhouse gas emissions using regulatory, economic, or voluntary policy 

instruments. Among those communities, there is located a smaller group of actors that 

takes part in the actual decision-making procedures concerning energy production and 

supply. This smaller group, as mentioned earlier, is referred to as the policy network. 

From this point forward, the actors involved in responding to climate change in the 

energy sector will be referred to as the Canadian Climate Change Policy Network 

(CCPN). 

Influential members of Canada's CCPN remain sceptical towards the idea that 

energy production and supply must at some point decrease over time in order to respond 

to climate change. Instead, most of the policy options discussed as possible alternatives 

have been either market-based schemes, such as tax credits for renewable resources (e.g., 

wind and solar power), or self-regulatory instruments, such as voluntary agreements 

between industry and government. Without an epistemic community, or for that matter, 

any group of actors, able to successfully advance a new way of thinking among key 

policy-makers, the opportunity to respond rapidly to scientific warnings such as those 
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presented by the IPCC, or EC for that matter, ensures they will be dealt with in an 

incremental fashion. 

To more clearly illustrate this point, the work of Sabatier and Jenkins-Smith is 

informative. Following the extrapolation of these authors' work, the example of 

Canada's energy industry will be discussed. Sabatier and Jenkins-Smith, through 

elaboration of the Advocacy Coalition Framework (ACF), made clear the importance of 

ideas and beliefs in bringing about policy change over a decade or more.162 The authors' 

framework is not applicable in the case of global warming, because a major policy 

change has not yet occurred, however, it does serve as a useful aid for explaining why 

little action has been taken. According to the ACF, the structure of policy elites' belief 

systems are critical to understanding policy change. Also relevant is Hall's observation 

that "policymakers customarily work within a framework of ideas and standards that 

specifies not only the goals of policy and the kinds of instruments that can be used to 

attain them, but also the very nature of the problems they are meant to be addressing."163 

In accordance with Hall's statement, Sabatier recognizes three structural categories: 

[A] deep core of fundamental normative and ontological axioms that 
define a person's underlying personal philosophy, a near (policy) core of 
basic strategies and policy positions for achieving deep core beliefs in the 
policy area or policy positions for achieving deep core beliefs in the policy 
area..., and a set of secondary aspects comprising a multitude of 
instrumental decisions and information searches necessary to implement 
the policy core in the specific policy area. The three structural categories 
are arranged in order of decreasing resistance to change, that is, the deep 
core is much more resistant than the secondary aspects.164 

Sabatier and Jenkins-Smith, Policy Change and Learning. 
1 6 3 Hall , "Policy Paradigms, Social Learning, and the State," 279. 
1 6 4 Paul A . Sabatier, "Policy Change Over a Decade or More," in Paul A . Sabatier and Hank C. Jenkins-
Smith, eds., Policy Change and Learning: An Advocacy Coalition Approach (Boulder, Colo.: Westview 
Press, 1993), 30-32. 
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In addition, "the framework supposes that policy elites seek to better understand 

the world within a particular policy area...in order to identify means to achieve their 

fundamental objectives.165 Of particular significance to the issue of climate change is 

that as the policy core becomes rigid, "powerful ego-defense, peer-group, and 

organizational forces create considerable resistance to change, even in the face of 

countervailing empirical evidence or internal inconsistencies."166 These concepts should 

not be relegated to simply explaining policy change over long periods, they are equally 

relevant to explaining policy inaction in those policy communities where there already 

exists a structured arrangement of ideas and interests. 

In simple terms, the climate change policy community in Canada is constructed 

around two core policy beliefs. The first is the domain of energy producers, industry, and 

consumers, and holds historical market inaccuracies responsible for the inability of 

economic development to go hand in hand with environmental protection. Put 

differently, decreased economic development will only serve to lessen the possibility for 

solving the problems of the environment (i.e., business as usual). In contrast, the second 

core belief structure is built upon the idea that - to borrow a phrase from Thompson, 

Reyner, and Nay - "[h]umankind...is standing on the very edge of the abyss of 

environmental catastrophe and policy-makers must not delay action until further 

scientific evidence is available." 7 

165 Ibid., 33. 
166 Ibid. 
1 6 7 Michael Thompson, Steve Rayner, and Steven Nay, "Risk and Governance Part II: Policy in a Complex 
and Plurally Perceived World," Government and Opposition 33 (1998): 336. The authors also list a third 
belief system, "the population diagnosis." The support for this particular position in Canada, however, is 
questionable at best, and is not considered here. 
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These beliefs are built upon longstanding philosophical disagreements about what 

the role of nature ought to be in relation to human beings (i.e., domination vs. equity), 

along with the fundamental path mankind should take in meeting its various wants and 

needs (i.e., capitalist vs. socialist). These two positions, in their extreme forms, are at 

stark contrast with one another. On one side, the exploitation of resources and the 

production of capital are of the highest priority; on the other side, non-renewable 

resources are just that and should be managed for future generations, while a more 

equitable relationship with nature is also of fundamental importance. 

These ends, according to their advocates, can be reached through varying means, 

with some policy instruments more suited to, and used as remedies by, one side or the 

other. Energy producers and large-scale consumers of energy (transport companies, 

multinational corporations, etc.) are more likely to support the use of market-based and 

voluntary instruments to achieve environmental aims. A good example is an emission 

trading scheme, which, if successful, would give companies an incentive to reduce their 

greenhouse gas emissions. Environmentalists, on the other hand, and environmental 

industrial groups, support stricter instruments of compliance that will ensure rapid action 

is taken, such as overall emission limits backed by strict enforcement mechanisms (i.e., 

168 • i i c* 

regulations). The question then becomes, whose belief system is currently embedded 

in government programs and institutions at the ground level (national, subnational), and 

second, to what extent are external perturbations required to have those programs 

Todd Hirsch, The Climate for Debate: Global Warming and Policy Instruments for Emission Reduction 
(Calgary, Alta.: Canada West Foundation, 1994), 8-9. 
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significantly altered?169 Once these questions are answered, we have a much clearer 

understanding of why climate change policy is not being significantly acted upon by 

governments in Canada, despite the plethora of scientific evidence available that climate 

change, left to continue on its current path, will result in marked impacts on the 

environment and human life. 

Climate change is a problem that involves serious reconsideration of the way in 

which human beings interact with the natural environment surrounding them. Third-

order change- that is, a paradigm shift, would likely be required for a real precautionary 

approach to be taken toward the issue. Yet, in realistic terms, the possibility of such an 

event occurring in the near future in Canada, or the U.S. for that matter, is minimal. 

Although this point may be debated, there is not a strong Green movement in Canada, 

insofar as most people and politicians remain firmly entrenched in the economic growth 

belief system. 

Furthermore, while there is evidence that Canadians were willing to change their 

own lifestyles in certain ways to mitigate climate change, by 1997 there was little 

substantial evidence available to show that Canadians were willing to accept extreme 

changes, such as a carbon tax or a reduction in material prosperity linked to reduced 

energy supply and production in a province such as Alberta.1 7 0 However, in the last few 

1 6 9 Sabatier, "Policy Change Over a Decade or More," 34. 
1 See Energy Council of Canada, Actions by Canadians on Climate Change: Overview, n.d., 
<http://www.energy.ca/abc/e/overview.htm> (20 February 2002); David Israel, "Environment a Forgotten 
Issue," The Toronto Star, 17 May 1997, sec. E, 1; and Tom Spears, "Environmental Movement in a Slump 
without a Major Crisis," The Ottawa Citizen, 5 October 1994, sec. A , 4. According to Spears, Angus Reid 
found that in the late 1980s 31 percent of Canadians ranked the environment as the country's most 
important issue. By the summer of 1994, a similar survey of 1,503 Canadians (considered accurate within 
2.5 percentage points, 19 times out of 20) revealed the number who rated the environment at the top of their 
list of concerns had dropped to three percent. 

http://www.energy.ca/abc/e/overview.htm
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years, public opinion polls have begun to show that Canadians believe more substantial 

action needs to be taken to respond to the climate change problem. Environics 

International released the following findings, based on the results of a Canada-wide 

survey of over 1,500 randomly selected adult citizens (see Figure 3.1): 

In response to a deliberately leading question emphasizing the economic 
costs and scientific uncertainty associated with climate change, an 
increasingly strong majority of Canadians (72%, up 12 points from 1999 
and up five points from a 1998 survey, fielded closely after Kyoto) believe 
we should assume the worst and take major action now, even if there are 
significant costs. One in four Canadians (24%, down nine points from 
1999) prefer doing nothing until more is known because of the great costs 

i 171 

involved. 

Nevertheless, in the U.S. the recently announced National Energy Policy stresses the 

need for new energy sources and increased energy consumption172, a market for which 

Alberta is a major supplier of petroleum and natural gas products.173 While 59 percent of 

Albertans supported taking major action toward climate change in 2000 (46% in 1999),174 

it is reasonable to assume that these numbers would drop somewhat if the foregone costs 

were fully understood throughout the province. 

1 7 1 Environics International Ltd., "Canadian Opinion on Climate Change Action in Advance of COP-6," 
eFlash Report, November 2000, <http://www.rockies.ca/election/Environics_Climate eFlash.pdf> (20 
February 2002). Permission to reproduce graphs and information permitted by the author. 
1 7 2 National Energy Policy Development Group, National Energy Policy, May 2001 (Washington, D.C.: 
U.S. Government Printing Office, 2001). 
1 7 3 By the year 2000, around 94 percent of natural gas imports to the United States originated from Canada. 
Moreover, Canada accounted for 16 percent of all American natural gas consumption. These figures could 
increase in the future as demand wil l increase and the American petroleum and natural gas majors acquire 
more Canadian oil and natural gas assets. The Energy Information Administration predicts that the latter 
phenomenon wil l result in more exports of Canadian natural gas to American markets. See Energy 
Information Administration, The Majors' Shift to Natural Gas (Washington, D.C.: Energy Information 
Administration, 2001). 
1 7 4 Environics International Ltd., "Canadian Opinion on Climate Change Action." 

http://www.rockies.ca/election/Environics_Climate%20eFlash.pdf
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Figure 3.1 
Canadian Attitudes Toward Climate Change, 1997-2000 

Preferred Action on Climate Change, Given Scientific Uncertainty and Economic Costs 

1997 1998 1999 2000 

• Assume worst, take action now • No major action until we know more 

Source: Environics International Ltd., "Canadian Opinion on Climate Change Action in Advance of COP-
6," eFlash Report, November 2000, <http://www.rockies.ca/election/Environics_Climate_eFlash.pdf> (20 
February 2002). 

Without institutions and organizations in place that clearly put a premium on 

linking environmental concerns to economic growth, Canada will be left to advance those 

instruments that are acceptable to our current belief system. That said, why has the 

Canadian government not instituted market-based policies or command and control type 

instruments in responding to global warming? These are accepted policy instruments 

often used in Canadian politics. If Hall's theory of policy change holds true, then we 

would expect that governments at both the provincial and federal levels would look to 

their past in order to discover the ways to improve air quality and reduce the amounts of 

anthropogenic carbon dioxide (CO2), methane (CH4), nitrous oxide (N2O), and 

chlorofluorocarbons (CFCs) in the atmosphere. 

http://www.rockies.ca/election/Environics_Climate_eFlash.pdf
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Hall's article looked at policy-making in Britain, where "the learning process is 

dominated by officials and highly placed experts, since the power of official experts 

should be at its maximum in a highly technical field like macroeconomic policymaking 

and in nations like Britain that have unusually hierarchical and closed bureaucracies."175 

In Canada, as elsewhere, climate change is a highly technical field, however, it is 

questionable whether the power of official experts is evident. If official experts in 

environmental departments throughout the country had much sway, the government of 

Canada would likely have taken more immediate action on climate change than simply 

introducing voluntary measures. Rather, the federal government would have taken a 

more proactive approach, one that revolved around a somewhat more strict environmental 

policy legacy. 

Instead, the strategy around climate change focused on the uncertainties inherent 

in the science, the complexity of the problem, and the need for an incremental approach 

that would not inhibit other areas of Canadian policy; most importantly, economic 

growth. Initial policies capable of respecting this framing of the problem would receive 

precedence over others that more directly threatened those sources of economic growth, 

including energy supply and production. The Canadian Council of Ministers of the 

Environment (CCME) National Action Strategy on Global Warming of 1990 provides a 

snapshot of this frame. It states that "[a]s a first step, measures which make sense in their 

own right should be implemented" and "[i]n evaluating the measures, full consideration 

Ibid., 277. 
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should be given to the costs to governments and other sectors." The entire document's 

tone is rife with caution, somewhat understandable in light of the scientific uncertainties, 

the limited knowledge available to decision-makers, the unknown strategies of other 

countries, and the need to be sensitive toward various regions. 

The CCPN was brought together after 1988 to forge both an international position 

towards climate change, and to come up with policy inputs for a domestic climate change 

action plan. The most significant outcome to emanate from the CCPN's deliberations 

was the Climate Change Voluntary Challenge and Registry Program (VCR). The next 

two chapters identify the key actors in the CCPN, along with the institutions that 

structured their relations leading up to the adoption of the VCR. The formation of the 

CCPN throughout this period had a significant impact upon the policy transfer process. 

Not only would some actors lead in the transfer of policy due to their central place in the 

decision-making structure, but the number of policy inputs available for those leading 

actors to consider would also be affected. 

The position of influential actors within the CCPN restricted some actors' ideas, 

while making others more influential. At the same time, certain actors' beliefs were 

already reflected in key institutions at the macro- and meso- levels. Consequently, it is 

expected that influential actors, whose core beliefs are already institutionalized, are 

positioned to decide how and when policy transfer occurs. Different types of policy 

networks will either increase or decrease the number of actors who are influential, while 

institutional analysis will also show why certain actors were able to block change. 

1 7 6 Canadian Council of Ministers of the Environment, National Action Strategy on Global Warming 
(Victoria, B.C. : Canadian Council of Ministers of the Environment, 1990), v-vi. 
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Conclusion 

The case of the CCPN is illustrative of the importance policy network analysis 

holds for understanding policy transfer. A closer look at the CCPN in upcoming chapters 

shows its clientele form. Invariably, the clientele configuration reduced the number of 

actors that would be involved in the formulation of key policies. These actors would not 

only determine the course of climate change policy, but also restrict the number and types 

of available lessons that could be drawn from other jurisdictions. New institutions in the 

energy sector heightened the stakes for some actors and reduced the role for other actors 

within the policy network. These features of the CCPN resulted in the adoption of 

policies based on perceived necessity, rather than rational, bounded thought led by 

scientists and bureaucrats. 

Lesson-drawing is a voluntary action initiated by policy actors in one jurisdiction 

to find and emulate policy in another jurisdiction. Though there is much consensus on 

the different reasons why this type of policy transfer takes places, not nearly enough 

emphasis has so far been given to the place of institutions in influencing transfer 

processes. Nor has there been a concerted attempt to create a framework for the analysis 

of policy transfer. Policy network analysis allows for an institutional analysis of transfer 

processes to be undertaken at the meso-level, building upon many years of knowledge 

about what types of processes are pronounced in different policy domains. While new 

frameworks and theories are useful to understanding policy transfer, few efforts thus far 

attempt to wed policy networks and institutions with lesson-drawing. This thesis looks to 

fill that void by testing the hypotheses discussed in Chapter Two in subsequent chapters. 
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CHAPTER FOUR 

Organized Interests and the State 

Introduction 

This chapter uses policy network analysis to map out the key actors and 

institutions in the Canadian Climate Change Policy Network (CCPN). The first section 

of the chapter provides an historical overview of the energy policy community in Alberta, 

between 1971 and 1988. The second section of the chapter maps out the location of 

important policy actors within the policy network, based on several criteria, which 

include: 1) resources; 2) economic importance; 3) political power; 4) and institutional 

frameworks. Throughout this period, significant changes would be made in Canadian 

energy policy, and a number of actors and institutions would gain a prominent place in 

the CCPN, while other actors and institutions would fade away. 

The third section looks at the external environment surrounding the policy 

network and brings into context the significance of other events to forging a climate 

change policy. Early climate change policy was not made in a vacuum; far from it. At 

stake were economic, political, and social considerations affecting all of Canada. 

Historical Context 

The history of the Canadian energy policy community is a long and intricate one. 

This section of the chapter briefly looks at the period between 1971 and 1988. These 

years are significant in that in 1971 Peter Lougheed and the Progressive Conservative 

Party defeated the Social Credit Party in Alberta, beginning a new era in Alberta politics. 

The year 1988 is also significant because that was the year global warming emerged on 
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the federal agenda. The year is also significant because the last vestiges of the National 

Energy Program (NEP) were being removed, while the transition to deregulated markets 

and free trade agreements were gathering steam. Two short periods are discussed below, 

each of them revolving around intergovernmental relations and the principles and core 

beliefs behind energy policy. The first period, 1971-1984 was characterized by 

intergovernmental conflict, an oil boom in Alberta, and increased governmental 

intervention in the market at both the provincial and federal levels. During the second 

period, 1985-1988, the NEP came to an abrupt end with the election of a new federal 

government. Meanwhile, the oil and gas industry in Alberta was hit hard by low oil 

prices, with their resulting negative effects on petroleum exploration and development. 

Each of these periods brought different state and private actors to the forefront of the 

energy policy community, with the implication that institutions were changed markedly 

within the energy sector. 

The 1970s would be fairly good to the oil industry in Alberta, however, external 

political and economic events would intervene in provincial affairs throughout this 

period, culminating in the NEP in 1980. With a new premier, Peter Lougheed, in place as 

leader of Alberta, and the oil price shocks of 1973 and 1979 - caused by disruptions in 

supply brought about by actions of the Organization of Petroleum Exporting Countries 

(OPEC) - the oil and gas industry, the Alberta government and the federal government 

would all reap economic rents.177 

1 7 7 Economic rents are the surplus that is generated from resource extraction and production. This surplus 
goes to landowners, whether state or private, private and public corporations and individuals who exploit 
the land, along with the labour force that is employed to help extract the resources. See Melody Hessing 
and Michael Howlett, Canadian Natural Resource and Environmental Policy: Political Economy and 
Public Policy (Vancouver, B.C. : U B C Press, 1997), 83. 
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In 1973, the OPEC crisis reduced the world supply of oil, leaving national 

governments to ensure stability of supply for their regions, at affordable costs. Canada, 

of course, was no exception. The federal government's fundamental problem, however, 

was balancing the objectives and goals of the producing provinces - mainly Alberta -

with those of the consuming provinces. Before 1973, the price of oil in Canada was 

based on a split-pricing program that allowed for Alberta exports to be priced higher, 

than imports to Quebec and the Atlantic provinces from countries such as Venezuela. 

Following the OPEC energy crisis the two-tiered pricing system's effect was reversed 

and the Liberal federal government was forced to rethink its pricing policy. 1 7 8 The result 

was increased interest in, and intervention in, the determination of oil prices in Canada 

through the Petroleum Administration Act of 1974, along with a new federal export tax 

that would infuriate the petroleum producing provinces. 

In addition, the federal government made further efforts to increase its role in the 

nation's energy affairs. One of its key moves was to create Petro-Canada, a state-owned 

crown corporation that the federal government would use as a window to look through at 

1 7Q 

the industry. However, there were other reasons for erecting Petro-Canada, as well as 

for taking further measures toward the oil and gas industry. Doern and Toner explain 

what the federal government's core principles were when implementing its strategy, 

which clashed with other key members of the policy community's core principles: 
...federal policy initiatives throughout the '70s were motivated by the 
following objectives: to cushion the impact of rapidly escalating 
international petroleum prices on Canada's industrial sector...to protect all 

1 7 8 Doern and Toner, The Politics of Energy, 172-173. 
1 7 9 See Larry Pratt, "Petro-Canada," in Allan Tupper and G. Bruce Doern, eds., Public Corporations and 
Public Policy in Canada (Montreal, Que.: The Institute for Research on Public Policy, 1981), 95-148. 
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Canadian consumers from OPEC-set world prices and to subsidize those 
Canadians who are dependent on offshore crude; to slow the interregional 
transfer of income from oil-importing provinces to the western producing 
provinces; to dampen the inflationary impact...to protect the federal tax 
base and federal revenues and to limit the size of equalization payments.180 

The number of core beliefs was many, but driven by a perceived necessity. The federal 

government positioned itself as the protector of consumers, whether individuals or large 

manufacturing companies. At the same time, it tried to reduce the influence of the oil and 

gas industry and the producing provinces, which proved more difficult. In any case, the 

federal government, through its actions in the 1970s, made itself an integral member of 

the energy policy community. 

The Alberta government, led by Peter Lougheed, used the federal government's 

shift in policy to its advantage. In an effort to diversify the economy, the Alberta 

government instituted a new royalty scheme that tied royalties to revenues. This change 

was made possible by the increased economic rents that were going to accrue to the oil 

industry due to higher oil prices. Lougheed, while supporting diversity, also pointed to 

the need for the provincial government to protect its jurisdiction over natural resources. 

Thus, the provincial government was driven by a different set of core beliefs and 

principles than the federal government. These included: 1) increased economic rents to 

give the province new power over the future of the provincial economy; 2) ensuring the 

federal government did not try to impede upon its jurisdiction over natural resources 

within the province and the associated economic rents; and 3) gaining more authority and 

legitimacy in relation to the oil industry, whose members were exercising too much 

Doern and Toner, The Politics of Energy, 93-94. 



93 

control over the future economie prospects of Alberta. Richards and Pratt cite the goals 

as the following: 

The purposes of this rising class [interventionist provincial government] 
are to strengthen its control over the Alberta economy, foster regional 
capital accumulation, reduce Alberta's dependence on external political 
and economic forces, and diversify the provincial economy out of its 

1 R1 

excessive reliance on oil and natural gas extraction. 

These core beliefs and principles collided with the federal government's vision for the oil 

and gas industry in Canada. 

As shown above, the oil and gas industry was confronted by two levels of 

government whose aim was to increase their roles in the sector. In response, the oil and 

gas industry continued to try to advance its own interests, showing its economic and 

political power along the way. 

During the 1970s, the oil industry found itself fending off both levels of 

government in an effort to protect the economic rents it might accrue due to the rapidly 

increasing price of oil. By 1974, the federal government and Alberta were battling it out 

over whose accounts would be filled with the expanded economic rents. The level of 

government interference shocked the oil and gas industry, especially the actions taken by 

the Alberta government. As Richards and Pratt point out, the government's plan to tie 

royalties to international oil prices was "...a striking departure from the long-established 

practice of prior consultation, this decision was taken by cabinet with no advance 

discussion with representatives of the oil industry: in effect, the industry was handed a 

1 8 1 John Richards and Larry Pratt, Prairie Capitalism: Power and Influence in the New West (Toronto, 
Ont.: McClelland and Stewart, 1979), 215. 
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fait accompli."1 8 2 The oil and gas industry had grown accustomed to Canadian 

governments taking in economic rents,1 3 but not to the extent which both levels of 

government were now instituting. In response, the oil industry carried out its own 

campaign to gain concessions from the two levels of government. According to Richards 

and Pratt: 

...the major petroleum companies confronted all three western producing 
provinces with a well co-ordinated capital strike - withdrawing drilling 
rigs, cancelling new projects and investments, and laying off employees. 
This campaign was particularly effective in Alberta, as it threatened many 
of the province's oil-dependent businesses with sudden recession. The 
near-collapse of the giant Syncrude oil sands project...dealt a 
psychological blow to Alberta business, and the Lougheed government 
came under intensive pressure from local interest groups and the media. 
In December 1974 the province implemented a contingency plan, known 
as the Petroleum Exploration Plan, reducing royalties and introducing new 
drilling incentives for oil explorers. 

Richards and Pratt's observations show that the oil and gas industry's outlook diverged 

markedly from both the provincial and federal governments. Its core beliefs and 

principles included higher profits, increased revenues, less government intervention, and 

more government concessions. 

The final major actors in the policy community were the oil consuming provinces, 

led by Ontario and Quebec. The governments of these provinces had to consider the 

economic implications of higher oil prices, which would necessarily increase energy 

costs to industry and consumers, while spurring on inflation in the costs of goods and 

services. These provinces' key interests in the 1970s included a steady, stable supply of 

oil and gas, along with increased federal intervention in the price of oil. Of the major 

Ibid., 225. 
Ibid, 158,223. 
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actors in the policy community, the consuming provinces exercised the least amount of 

influence, although they did put considerable pressure on Ottawa to protect their interests. 

The federal government, throughout the 1970s and the early 1980s, would protect these 

provinces, to a degree, from the high price of oil. Nevertheless, a restricted number of 

options were available to the federal government to shield the consuming provinces from 

what had become an international reality; higher prices. 

Pierre Trudeau's Liberal government instituted the NEP in 1980. Much has been 

written about the NEP elsewhere, so only some brief remarks are provided here.185 The 

formulation and implementation of the NEP followed closely the second world oil crisis 

in 1979. The NEP was essentially a tool used by the federal government to increase its 

revenues, protect the consuming provinces, and reassert its jurisdiction within the energy 

field. Furthermore, the NEP was the federal government's chosen instrument to 

Canadianize the oil and gas industry. The federal government envisioned that the NEP 

would raise Canadian ownership levels in the oil industry to 50 percent, reducing the 

control of foreign-owned companies, while bringing Canada closer to self-sufficiency in 

186 
energy production. A number of instruments would be used to further this national 

184 Ibid, 227. 
1 8 5 See Doern and Toner, The Politics of Energy; Finlayson and Haglund, " O i l Politics and Canada-United 
States Relations," 271-288; Stephen James Gallagher, "State Society Relations and the Design and 
Implementation of Public Policy: A n Application of the State-Control Paradigm to a Case Study of the 
National Energy Program," Ph.D. diss., M c G i l l University, 1990; Patrick James and Robert Michelin, "The 
Canadian National Energy Program and Its Aftermath: Perspectives on an Era of Confrontations," The 
American Review of Canadian Studies 19 (1989): 59-81; Kenneth H. Norrie, "Energy, Canadian 
Federalism, and the West," Publius 14 (1984): 79-91; Jorge Niosi and Michel Duquette, " L a Lo i et les 
Nombres: Le Programme Energétique National et la Canadianisation de l'Industrie Petrioliere," Canadian 
Journal of Political Science 20 (1987): 317-336; and Barbara Jenkins, "Reexamining the 'Obsolescing 
Bargain': A Case Study of Canada's National Energy Program," International Organization 40 (1986): 
139-165. 
1 8 6 Doern and Toner, The Politics of Energy, 22. 
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ambition, including Petroleum Incentives Payments (PIP), grants provided to majority-

owned Canadian firms that were willing to explore on the Canada Lands. 

The NEP was a continuation and extension of the disputes between the various 

actors within the policy community, though at a heightened level. It provided symbolic 

ammunition for the producing provinces to level against the federal government, while 

also entrenching the divide in objectives between the producing provinces and the 

consuming provinces. The oil and gas industry was forced to accept the changes, 

however, Canadian firms and foreign-owned majors were split in their assessments of the 

188 * • * 

new program. Within this environment, the policy community was characterized by 

several different core beliefs and principles, each supported by important actors. As we 

shall see, the 1985 federal election victory by the Progressive Conservative Party (PC), 

led by Brian Mulroney, would fundamentally alter the federal government's role in 

energy policy and reduce the tensions between the different actors within the policy 

community. In fact, the policy community was recast in a form characterized by a 

reduced role for governments, and an increased role for the oil and gas industry. 

Consequently, electoral realignment at the national level shifted the power of actors 

within the policy network, creating the conditions for policy change. 

If the NEP and the years directly preceding it were characterized by increased 

federal government involvement in energy policy, then the Western Accord and the years 

since have revealed a startling contrast. The Western Accord, an agreement signed 

between the federal government and the three main producing provinces, British 

1 8 7 Canada Lands are Crown owned lands found mainly in Alberta, British Columbia, and in the north. See 
Ibid., 65. 
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Columbia, Alberta, and Saskatchewan in March 1985, disemboweled the N E P . 1 8 9  

Among other things, the Western Accord deregulated the pricing of crude oil, eliminated 

pipeline subsidies, removed the Natural Gas and Gas Liquids Tax (NGGLT), and 

committed to eventually phase out the Petroleum and Gas Revenue Tax (PGRT). 1 9 0 

Although the Mulroney government did not rule out introducing new federal regulations 

and economic instruments if Canadian supply was threatened, the American push for 

deregulation meant reduced scope for Canadian independence in the energy field. The 

Mulroney government ushered in a new set of core beliefs for the federal government that 

remain today. These included: 1) deregulation of energy markets; 2) increased capital 

investment from domestic as well as foreign sources; 3) reduced federal intervention vis-

à-vis the provinces; and 4) increased north-south energy trade. The Canada - United 

States Free Trade Agreement (FTA), along with its successor, the North American Free 

Trade Agreement (NAFTA), both discussed later in this chapter further embraced these 

key principles, while signaling a significant shift in the level of federal government 

involvement in energy decisions.191 Some federal powers were left intact; for instance, 

economic rents in the form of taxes levied on industry profits, along with the National 

Energy Board's (NEB) power to restrict the building of energy transmission systems. 

Nevertheless, the federal government's role in the energy field had dwindled in relation 

to its role in the 1970s and 80s. 

188 Ibid., Chapter Six. 
1 8 9 Canada, The Western Accord: An Agreement between the Governments of Canada, Alberta, 
Saskatchewan, and British Columbia on Oil and Gas Pricing and Taxation (Ottawa, Ont.: Government of 
Canada, 1985). 
1 9 0 G . C. Watkins, "Deregulation and the Petroleum Industry: Adolescence or Maturity?," in Walter Block 
and George Lermer, eds., Breaking the Shackles: Deregulating Canadian Industry (Vancouver, B.C. : 
Fraser Institute, 1991), 218-222. 
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The Alberta government, meanwhile, supported the changes made by the federal 

government. It found itself in a position in which it was possible to relax its own policies 

and provide the petroleum industry with a more hospitable economic environment. In 

fact, the Alberta government under Premier Don Getty was able to follow its own set of 

core beliefs: 1) protection of the core market (residential, commercial, and small 

industrial) and non-core (large industrial and electric utilities) markets in Alberta from 

energy disruptions; 2) deregulated export and Canadian markets; 3) provincial control 

over natural resources; 4) a regulatory environment conducive to investment; and 5) 

diversification of the economy and the subsidization of ancillary industries from the 

192 

provision of economic rents. These principles would continue to be supported by the 

Alberta government despite the oil bust that began in 1986. In future years, the Alberta 

government's main concern was to fend off any predisposition the federal government 

might have to regulate energy in Alberta. 

The oil and gas industry, on the other hand, was hit hard by the oil bust, and was 

driven by both long-term and short-term goals. In the long-term, the industry supported 

reduced government intervention at both levels, market deregulation for internal and 

export markets, and increased profits. In the short-term, oil and gas companies wanted 

assistance from governments to survive the downward trend in oil and gas prices. For 

instance, Doern points out that DOME Petroleum "was a looming presence. The giant 

firm was in the midst of a huge international rescue operation to save it from bankruptcy. 

1 9 1 Andre Plourdé, "The N E P Meets the F T A , " Canadian Public Policy 17, no. 1 (1991): 14-24. 
1 9 2 See, for instance, Alberta Energy, Annual Report, 1988-1989 (Edmonton, Alta.: Alberta Energy, 1990), 
4-5. 
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It was mainly a natural gas producer and could ill-afford the drop in gas prices."193 In 

effect, the oil and gas industry wanted the federal government to eliminate the PGRT 

before the end of the four year period, and speed up the process of setting up deregulated 

export markets. These changes, if delivered sooner, might forestall some of the 

bankruptcies and closures. In the end, many companies and jobs perished due to the drop 

194 

in prices. 

Despite the difficulties posed by low oil prices and the associated economic 

repercussions, there existed a more amicable mood between the oil and gas industry and 

governments than had been the case during the previous fifteen years. The following 

section outlines the climate change policy network that was, in part, a product of the 

energy policy community realigned by the Western Accord and the other "disarming" 

legislative and regulatory instruments introduced by governments during the mid- to late-

The Canadian Climate Change Policy Network (CCPN) 

The reduction of greenhouse gas emissions poses a perceived threat to much of 

the oil and gas industry. The development, production, supply, and combustion of fossil 

fuels by oil, gas, and coal companies, along with electricity producers are responsible for 

G. Bruce Doern, The Natural Gas Deregulation Case (Ottawa, Ont.: Institute of Public Administration 
of Canada, 1991),4. 
1 9 4 A study prepared for the Canadian Petroleum Association and Independent Petroleum Association of 
Canada in 1991, estimated that the major oil companies reduced their workforce by 8,000 to 9,000 between 
1989 and 1991. See PowerWest Financial Ltd., Canadian Upstream Oil & Gas Industry Profitability: 
Historical Review and Future Perspectives (Calgary, Alta.: PowerWest Financial Ltd., 1991), v i i . 
1 9 5 Doern, The Natural Gas Deregulation Case. 
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significant amounts of greenhouse gas emissions in Canada.196 Climate change policy is, 

to a large extent, energy policy; that is, climate change policies can affect both the supply 

and demand sides of energy policy in Canada. When discussing the CCPN, we are 

focusing on the supply side of energy policy. The demand side involves the consumption 

of fossil fuels such as coal, natural gas, and oil by consumers and industry, through 

transportation, industrial processes, and the use of refined petroleum products such as 

motor oil or lubricants. Any decision by governments or private interests within Canada 

affecting the production and supply of fossil fuels, impacts upon the country's ability to 

reduce greenhouse gas emissions. 

Although there are four major greenhouse gases - carbon dioxide (CO2), methane 

(CH4), chlorofluorocarbons (CFCs) and nitrous oxide (N2O) - CO2 and CH4 are the 

gases produced by the fossil fuels industry most often associated with climate change.197 

Carbon dioxide is clearly the most important gas in terms of contributions to greenhouse 

gas emissions. In 1990, the shares of greenhouse gases in Canada were as follows: 1) 

C 0 2 - 80%; 2) CH4 - 12.9%; 3) N 2 0 - 5.3%; 4) Tetrafluoromethane - 1.5%; and 5) 

198 

Hexafluoroethane - 0.3%. Energy related emissions in the same year were: 1) CO2 -

78%; 2) C H 4 - 5%; and 3) N 2 0 - 3%. 1 9 9 These figures reveal the importance of C 0 2 

relative to other greenhouse gases in Canada. The numbers also show that CO2 emissions 
1 9 6 Unlike some other pollutants, such as sulphur dioxide and nitrogen oxides, carbon dioxide "is not 
amenable to add-on controls to remove it from the exhaust streams from combustion processes." See 
Canadian Petroleum Association, Market-based Approaches to Managing Air Emissions in Alberta: A 
Discussion Paper Prepared as One of the Background Materials Considered in the Development of A 
Clean Air Strategy for Alberta (Calgary, Alta.: Canadian Petroleum Association, 1992), E-13. 
1 9 7 Brian P. Flannery, "Climate Change: Science and Environmental Impacts," in Brian P. Flannery and 
Robin Clarke, eds., Global Climate Change: A Petroleum Industry Perspective (London, U .K. : 
International Petroleum Industry Environmental Conservation Association, 1991), 9. 
1 9 8 Canada, Canada's National Action Program on Climate Change (Ottawa, Ont.: Government of Canada, 
1995),6. 
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mainly originate from activities associated with the production and combustion of fossil 

fuels such as oil, gas, and coal. 

Broken down by sector, 1990 national CC_ emissions reached the following 

ratios: 1) Transportation - 31.48%; 2) Power Generation - 20.39%; 3) Industrial -

16.36%; 4) Other - 11.44%; 5) Residential - 8.85%; 6) Non-Combustion - 6.28%; and 7) 

Commercial - 5.21%. Each province or region was responsible for a portion of these 

emissions, however, Ontario (32.01%) and Alberta (27.47%) produced the largest shares 

by far (see Figure 4.1 for total greenhouse gas emissions).200 At the same time, Ontario's 

emissions pale in comparison with Alberta's when compared on a per capita basis. In 

1990, Alberta's per capita contribution to emissions was 0.065 kilotonnes (Kt) CO2 

equivalent, while Ontario's share was only 0.018.201 Alberta's high per capita emissions 

can be attributed to two factors: the high levels of electricity generated from coal, 2 0 2 and 

the large levels of emissions produced within the province through the production and 

processing of fuels. Indeed, in 1988, 41.6 percent or 51.7 mégatonnes (Mt) of CO2 

emissions in Alberta were the product of the energy industry.204 By contrast, in 1990 

199 Ibid. 
2 0 0 Ibid 
2 0 1 Environment Canada, Canada's Greenhouse Gas Inventory: 1997 Emissions and Removals with Trends 
(Ottawa, Ont.: Environment Canada, 1999): 132, 138; Statistics Canada, System of National Accounts: 
Provincial Economic Accounts: Annual Estimates, 1981-1994 (Ottawa, Ont.: Minister of Industry, 1995), 
270; and Statistics Canada, System of National Accounts: Provincial Economic Accounts: Annual 
Estimates, 1998: Tables and Analytical Document (Ottawa, Ont.: Minister of Industry, 1999), 216, 219. 
2 0 2 Environment Canada, Canada's Greenhouse Gas Inventory, 13. 
2 0 3 E.J. Wiggins and W.J. Yurko, The Greenhouse Effect and the Alberta Fossil Fuels Industry: A 
Discussion Paper (Edmonton, Alta.: Alberta Oil Sands Technology and Research Authority, 1989), 8. 
2 0 4 John Lilley and Calvin Webb, Climate Warming?: Exploring the Answers (Edmonton, Alta.: 
Environment Council of Alberta, 1990), 40. 



102 

total Canadian emissions of CO2 amounted to 577 Mt, which reveals that the Alberta 

energy industry was responsible for almost 10 percent of all CO2 emissions.205 

Figure 4.1 
Provincial Greenhouse Gas Emissions, 1990-1995 

(All Gases kt C02 equivalent) 

1990 1991 1992 1993 1994 1995 

• Alberta • Ontario 

Source: Environment Canada, Canada's Greenhouse Gas Inventory: 1997 Emissions and Removals with 
Trends (Ottawa, Ont.: Environment Canada, 1999), 132. 

Alberta's significant contribution to greenhouse gas emissions, when considered 

alongside its economic dependence on the oil, gas and coal industries, ensured it was one 

of the central actors in the CCPN. Alberta's government depends to a great extent on the 

revenues flowing from the production and development of oil and gas, and despite recent 

efforts to diversify the economy, the impact upon the energy sector remains an integral 

input into provincial decision-making. By 2000, Alberta's energy industry accounted for 

around 25 percent of the province's total Gross Domestic Product (GDP), and non-

Canada, Canada's National Action Program on Climate Change, 6. 
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renewable energy resource revenue contributions amounted to 32 percent of Alberta's 

206 

total provincial budget. 

The departments most closely associated with Alberta's energy industry 

throughout the 1988-1995 period were Alberta Energy, Alberta Environment, and Alberta 

Economic Development and Trade. Although seemingly charged with different 

objectives, all these departments' activities were driven by the political imperative that 

economic growth through increased energy supply and consumption drives the provincial 

economy. This is not to say that Alberta did not take into account environmental 

interests. In 1989, Ralph Klein replaced Ken Kowalski as Minister of the Environment, 

and "the new minister began to attempt to build a constituency of support among 

environmental organizations for his efforts to modernize and enhance his Department's 

role and practices." Klein's efforts would even lead to the eventual passage of the 

Environmental Protection and Enhancement Act in September 1993. Nonetheless, 

climate change was an issue that threatened the economic viability of the province, and 

supporting new legislation in this area could eventually harm the carbon-based economy. 

Especially controversial was the prospect that the federal government would attempt 

another power grab, along the lines of the NEP. Consequently, what might have been an 

interdepartmental fight over resources and policy outcomes was to become a somewhat 

unified effort to undermine federal plans and priorities. 

The central position of these departments in the CCPN is evident through looking 

at the economic impact that Alberta's exports have on the Canadian balance-of-payments. 
2 0 6 Alberta Energy, Alberta's Energy Industry Overview (Edmonton, Alta.: Alberta Energy, 2001), 5. 
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In 1996, for example, energy products accounted for just over eight percent of Canada's 

international exports.208 Furthermore, fossil fuel exports had been increasing at a 

significant rate (Figure 4.2). Between 1989, when the FTA came into effect, and 2000, 

crude oil exports increased by 114 percent, while natural gas exports increased by 27 

percent.209 Coal exports remained close to recent historical levels. By the late 1980s, 

there was already an awareness that Alberta would be supplying increased United States 

(U.S.) demand for energy, especially natural gas. In 1989, the Canadian Energy Research 

Institute (CERI) reported that: 

The precise impact of the FTA [Canada - United States Free Trade 
Agreement] is difficult to assess. However, it is generally expected to 
encourage greater involvement by U.S. corporations in the development of 
Canadian natural gas reserves to meet growing U.S. demand for Canadian 
natural gas.210 

Indeed, the FTA, more than any other law, agreement, or treaty, institutionalized the 

importance of the Alberta government at the national environmental table, when it 

removed the last vestiges of the NEP. 2 1 1 To reduce or stabilize greenhouse gas emissions 

in Alberta would directly oppose the institutional objectives created by the FTA. In other 

words, any attempt to stem the flow of oil and natural gas to the U.S. and other 

jurisdictions in an effort to reduce greenhouse gas emissions would run contrary to the 

goals and objectives of the new free trade agreement. Alberta's economic, energy, and 

~ Mark Winfield, "The Ultimate Horizontal Issue: The Environmental Policy Experiences of Alberta and 
Ontario, 1971-1993," Canadian Journal of Political Science 21 (1994): 143. 
2 0 8 Statistics Canada, Exports of Goods on a Balance-of-Payments Basis, 21 February 2002, 
<http://www.statcan.ca/english/Pgdb/Economy/International/gblec04.htm> (27 February 2002). 
2 0 9 Statistics Canada, Canadian Economic Observer: Historical Statistical Supplement, 2000/01 (Ottawa, 
Ont.: Statistics Canada, 2001), 74, 76. 
2 1 0 Leonard A . Coad and David H. Maerz, Continental Natural Gas Market: Canadian Export Capacity in 
the 90s, No. 32 (Calgary, Alta.: Canadian Energy Research Institute, 1989), 7. 

http://www.statcan.ca/english/Pgdb/Economy/International/gblec04.htm
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environmental ministers would be able to use this reality as leverage in future climate 

change talks. 

Figure 4.2 
Canadian Fossil Fuel Exports, 1985-2000 
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Source: Statistics Canada, Canadian Economic Observer: Historical Statistical Supplement, 2000/01 
(Ottawa, Ont.: Minister of Industry, 2001), 74, 76. 

In addition, Alberta's position as one of the main sources of oil and natural gas 

reserves in North America, fuels desired by American states and Canadian provinces, 

strengthened Alberta's bargaining power in relation to the federal government. Between 

1985 and 1995, Alberta was responsible for more than 65 percent of Canada's crude oil 

production, and over 80 percent of its natural gas production (Figure 4.3). Any serious 

attempt to reduce greenhouse gas emissions in Alberta would result in higher exploration 

and development costs for producers, reduced capital investment, not to mention the 

reverberations that would be felt throughout the Alberta economy. Those consumers 

dependent upon the supply of Alberta oil, coal, and natural gas could also be affected by 

Joseph M . Dukert, "The Evolution of the North American Energy Market: Implications of 
Continentalization for a Strategic Sector of the Canadian Economy," The American Review of Canadian 
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having to buy more expensive fuel supplies, due to the deregulation of energy prices. It 

is important, at this point, to recognize that oil and natural gas producers in Canada are 

price takers, however, any subsequent increase in the cost of exploration and production 

(e.g., environmental regulations and new technologies) might result in reduced short-term 

profits and revenues. A sudden increase in these variables without an associated increase 

in the prices of oil and natural gas would force oil and gas companies to rethink their 

future plans in Alberta. The result was industry support for the Alberta position, which 

focused on undermining any climate change agreement that involved serious carbon 

reductions. Hence, penalizing the Alberta energy industry would affect several interests, 

strengthening the government's already strong negotiating position. 

Figure 4.3 
Alberta's Contribution to Oil and Natural Gas Production, 1985-1999 
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Source: Canadian Association of Petroleum Producers, CAPP Statistical Handbook, 2000 (Calgary, Alta.: 
C A P P , 2000), Tables 3-la, 3-lb, 3-9a, 3-9b. 

Further evidence of Alberta's significant interest in the economic success of the 

fossil fuels industry is reflected in the amounts that the province gained from the sale of 

Studies 30 (2000): 353. 
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exploration rights between 1980 and 2001 (Figure 4.4). The lease of government lands 

provided the government of Alberta with significant revenues. In 1994 and 1995, the 

Alberta government received $999 million and $635 million respectively. In contrast, 

British Columbia, the second largest supplier of natural gas in Western Canada, collected 

only $40 million from the sale of exploration rights in 1992, and $208 million in 1994.212 

Figure 4.4 
Alberta Public Sales of Crown Petroleum and Natural Gas Rights, 1980-2001 
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Source: Alberta Energy, Public Sales: Petroleum and Natural Gas Sales Statistics, 15 January 2002, 
<http://www.energy.gov.ab.ca/com/Tenure/PNG+Sales/Public+Sales/Calendar+Year++1978+-+2000.htm> 
(24 January 2002). 

Alberta's economic reliance on the fossil fuel industry was buttressed by its 

jurisdictional power over provincial natural resources. The requirement that the federal 

government involve Alberta in the climate change decision-making process, as a result of 

jurisdictional realities, ensured that the provincial government would be the key player 

2 1 2 National Energy Board, Annual Report Appendices, 1996 (Calgary, Alta.: National Energy Board, 
1996), 4; and Alberta Energy, Public Sales: Petroleum and Natural Gas Sales Statistics, 15 January 2002, 

http://www.energy.gov.ab.ca/com/Tenure/PNG+Sales/Public+Sales/Calendar+Year++1978+-+2000.htm
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during intergovernmental discussions. Moreover, the NEP created a policy legacy for 

Alberta that intensified the government's protection of the province's natural resources. 

Under these circumstances, Alberta's PC government wielded significant political power 

in relation to the federal government and the remaining provinces and territories, whose 

ability to meet climate change commitments were tied to actions taken in Alberta. 

The second important group of actors in the CCPN was the energy associations, 

led by the Canadian Association of Petroleum Producers (CAPP). Other important 

associations included the Coal Association of Canada (CAC), Canadian Chemical 

Producers' Association (CCPA), Canadian Gas Association (CGA), Canadian Energy 

Pipeline Association (CEPA), Canadian Electrical Association (CEA), Mining 

Association of Canada (MAC), and Canadian Association of Oilfield Drilling Contractors 

(CAODC). Although all of these associations advocated a cautious approach to reducing 

greenhouse gas emissions, CAPP was the most outspoken and visible supporter of such a 

position. 

CAPP was formed through the merger of two associations in 1992: the Canadian 

Petroleum Association (CPA) and the Independent Petroleum Association of Canada 

(IPAC). In 1991, when it was still known as the CPA (hereafter referred to as CAPP), it 

represented companies accounting for 60 percent of all upstream petroleum spending in 

Canada. In contrast, when CAPP formed through the merger of CPA and IPAC, it 

became the sole associational representative of the upstream oil and gas industry. By 

September 1993, CAPP represented 185 oil and gas companies, responsible for the 

<http://www.energy.gov.ab.ca/com  
(24 January 2002). 

http://www.energy.gov.ab.ca/com
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production of "more than 95% of Canada's natural gas and crude oil." Although 

views differ somewhat within the association, between foreign and domestic firms, and 

large and small firms, climate change was a subject for which most members agreed, at 

least in the early 1990s. Any new regulations or positive economic instruments were not 

supported. 

CAPP's density of representation strengthened its legitimacy in the policy 

process.214 Other internal resources included its large permanent staff, and location at the 

epicentre of oil and gas policy in Canada, Calgary. As the main representative of the 

upstream oil and gas industry, CAPP and its predecessors had access to both the federal 

government and the Alberta government. At the federal level, CAPP used its close ties 

with the Department of Energy, Mines, and Resources (EMR) (now Natural Resources 

Canada [NRCan]), and the Department of Environment (DOE) (now Environment 

Canada [EC]), to help ensure that it would have a prominent role in formulating and 

implementing the steps taken by its members to reduce greenhouse gas emissions, rather 

215 

than allowing the federal government to dictate the process. In 1991, Len Good, then 

Deputy Minister of the Department of Environment commended CAPP for taking initial 

steps to find new ways to conserve energy. Good stated, "So a lot is going on out there. 
216 

We are quite pleased with the progress to date." This statement is indicative of the 

2 1 3 Canadian Association of Petroleum Producers, Statistical Handbook for Canada's Upstream Petroleum 
Industry, September 1993 (Calgary, Alta.: Canadian Association of Petroleum Producers, 1993), n.a. 
2 1 4 See William D. Coleman, "Banking, Interest Intermediation and Political Power: A Framework for 
Comparative Analysis," European Journal of Political Research 26 (1994): 31-58. In this article, Coleman 
lays out a method for understanding associations' power relative to state actors. 
2 1 5 By 1991, the oil and gas industry was already lobbying the Department of Environment to not institute a 
carbon tax. See Canada, House of Commons, Standing Committee on Energy, Mines and Resources, 
Minutes of Proceedings and Evidence, 34th Parliament, 3d session, no. 2 (1991), 2:70. 
2 1 6 Ibid, 2:66. 
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way the federal government allowed CAPP to determine for itself the steps required by 

the oil and gas industry to reduce or stabilize greenhouse gas emissions, conferring upon 

CAPP a public status. 

Furthermore, CAPP enjoyed reciprocity of interconnections with Alberta 

government departments. A number of CAPP's executives first worked for provincial 

departments. David Manning, for instance, was Alberta's Deputy Minister of Energy 

prior to becoming president of CAPP in April 1995.217 Rick Hyndman, who became 

Deputy Minister following Manning's departure from the department, was a prominent 

consultant for CAPP by 1998.218 Greg Stringham, CAPP's vice-president of fiscal policy 

in 1997, was also a former civil servant with the Alberta government. At the same time, 

David Luff was the vice-president of environment and operations for CAPP. Luff, before 

joining CAPP, was an Assistant Deputy Minister at Alberta Energy.219 These examples 

of high profile members of Alberta Energy who subsequently moved on to CAPP show 

that a close relationship existed between the two organizations. 

Alberta Energy, the department "responsible for managing Alberta's energy and 

990 

mineral resources," views the major oil and gas associations as actors who bring a 

unified voice toward issues that individual oil and gas companies disagree upon. Michael 

Day, a petroleum geologist who worked for Alberta Energy in the 1980s, describes the 

relationship between the department and private actors as follows: 
From time to time it is apparent that while the overall objective of 
government policy is to encourage development of the petroleum industry 

2 1 7 Anonymous, "The Canadian Association of Petroleum Producers," Wall Street Journal, 7 Apri l 1995, 
n.a. 
2 1 8 Anonymous, " C A P P ' s Former Civi l Servants Lose Faith," Alberta Report 5 January 1998, 17. 
2 1 9 Ibid 
2 2 0 Alberta Energy, Annual Report, 1988-1989, 4. 
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by the private sector in the public interest, priorities and interests within 
the private sector vary widely. While the approximately two thousand 
companies who hold oil and gas agreements.. .deal with the Department of 
Energy on an individual basis...the oil- and gas-related industry 
associations provide a convenient and rapid way of obtaining private 
sector reaction and input to government policy. 2 2 1 

CAPP is highly regarded by Alberta Energy as it relates to policy issues. When 

confronting issues that affect multiple oil and gas companies, Alberta Energy in the late 

1980s and during the following decade, was more likely to engage in discussion with 

CAPP and respond to its recommendations than to dictate policy to it. Supplementary 

evidence from Alberta Hansard makes it clear that the provincial government was keen 

to respond to the oil and gas industry's needs before proceeding with significant 

999 

legislative actions. 

An example of these associations' power as it relates specifically to climate 

change is revealed in the following excerpt from a preliminary draft of Measures for 

Canada's National Action Program on Climate Change (NAPCC): "Representatives of 

electric utilities in Alberta, Saskatchewan and Ontario were responsible for [formulating] 

many of the measures in the electric utility sector, while significant contributions have 

2 2 1 Michael J. Day, Petroleum Industry Development in Canada: The Relationship Between Governments 
and the Private Sector (Edmonton, Alta.: Alberta Energy, 1987), 29-30. 
2 2 2 A crude search through the Alberta Hansard between 1991 and 2001 reveals that C A P P ' s viewpoints 
were often mentioned as important to determining the government's position over matters pertaining to the 
oil and gas industry. Two examples include a dispute over surface rights compensation between the Cattle 
Commission and C A P P in 1993, and formulation of the Oil and Gas Conservation Amendment Act in 1994. 
The latter piece of legislation, according to then Minister of Energy Pat Black, "was the result of extensive 
consultation between the Energy Resources Conservation Board, Alberta Energy, C A P P , and S E P A C 
[Small Explorers and Producers Association of Canada] [emphasis added]." See Province of Alberta, 
Alberta Hansard, 23d Legislature, 2d session, vol. I (1994), 570; and Province of Alberta, Alberta 
Hansard, 23d Legislature, 1st session, vol. II (1993), 1075. 
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been received from the upstream and downstream oil and gas sectors."223 The federal 

government treated the provinces, industry groups and associations, and environmental 

non-governmental organizations (ENGOs) as stakeholders in the process to create a 

national climate change plan. However, CAPP and other energy associations were well 

situated to provide expert information to the various federal departments and its own 

members on technical issues. CAPP was seen as a legitimate authority on oil and gas 

issues, while environmental groups and environmental industries were relegated to 

influence other areas of climate change policy, such as improved means to increase 

energy efficiency. 

In addition, CAPP's members provide important economic and political benefits 

to the federal government, as well as the Alberta government (Figure 4.5). CAPP 

commissioned a study by Wright Mansell Research, which was released in 1996. The 

main conclusion from that report is displayed below: 

The upstream oil and gas industry makes many direct contributions to 
Canada's economy. In 1995...the industry's value of production was $25 
billion, roughly two-thirds of which was exports. These exports 
contributed significantly to Canada's trade surplus...the industry spent 
over $10 billion on exploration and development in 1995, the highest of 
any industry in Canada and about 15% of total Canadian private sector 
investment (excluding housing). The total impacts associated with the oil 
and gas industry are considerably larger than the direct impacts noted 
above. If indirect (inter-industry) and induced impacts are included, 
roughly 5% of Canadian gross domestic product (GDP) and 3% of 
national employment can be attributed to the upstream oil and gas 

Measures Working Group Secretariat, Climate Change Task Group, National Ai r Issues Co-Ordinating 
Committee, Measures for Canada's National Program on Climate Change: Preliminary Draft, May 15 
(Hull, Que.: Environment Canada, May 1994), 4. 
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industry. The industry has also generated very large balance of payments 
net inflows in recent years (over $6 billion annually in the 1990s).224 

In 1990, when the oil and gas industry was facing severe reductions in its activities and 

profits, "it paid some $3 billion in royalties to governments."225 

Figure 4.5 
Net Cash Expenditures of the Petroleum Industry, 1985-1999 

(Royalties, Operating, Development, and Exploration) 
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Source: Canadian Association of Petroleum Producers, CAPP Statistical Handbook, 2000 (Calgary, Alb. : 
C A P P , 2000), Tables 4-2a, 4-2b, 4-3a, 4-3b. 

Clearly, the oil and gas industry is an important part of the Canadian economy. 

CAPP's members, large oil and gas companies such as Imperial Oil, Shell, BP, 

ExxonMobil, and PanCanadian demand attention from government actors. These 

companies employ a significant number of well-paid workers, 6 and provide large 

amounts of capital investment and economic rents to governments (Figure 4.5). The 

Wright Mansell Research Ltd., The Role of the Upstream Oil and Gas Industry in the Canadian 
Economy and the Macroeconomic Impacts of Increased Taxation (Calgary, Alta.: Canadian Association of 
Petroleum Producers, 1996), i . 
2 2 5 Canadian Petroleum Association, Annual Report, ¡991 (Calgary, Alta.: Canadian Petroleum 
Association, 1991), 1. 
2 2 6 Wright Mansell Research Ltd., The Role of the Upstream Oil and Gas Industry in the Canadian 
Economy and the Macroeconomic Impacts of Increased Taxation, i i i . According to the study, the average 
wages provided by the upstream oil and gas industry are twice the national norm. 
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federal government and the Alberta government, as large landowners, are recipients of a 

portion of the surplus these companies create, through the collection of rents.227 Also, 

major oil and gas companies are integral actors when it comes to private sector 

investments into large-scale projects such as the oil sands in Alberta, along with 

exploration and development projects off the shores of Newfoundland and Nova 

998 

Scotia. Such large-scale oil and gas projects are promoted by both the federal 

government as well as Alberta. Subsequently, the federal government, along with the 

Alberta government, considers the interests of CAPP and other energy and industry 

associations when formulating policies that may adversely affect their own economic and 

political interests. 

In addition, CAPP acts as an information clearinghouse for its members, 

providing them with the latest technological, economic and political information. There 

is no information available about CAPP's budget, but it is reasonable to assume that as 

the arm of the Canadian upstream petroleum industry, it is sufficient to perform the 

above-mentioned tasks. While CPA did reduce its staff and number of offices in 1991, 

this reorganization helped to focus the association's activities, leading it to concentrate on 

important policy issues that affect the upstream oil and gas industry. CPA's merger with 

IP AC in 1992 facilitated further CAPP's reputation as the single voice representing the 

2 2 7 Hessing and Howlett, Canadian Natural Resource and Environmental Policy, 83. 
2 2 8 See Alberta Energy, Annual Report, 1988-1989, 17; Energy, Mines and Resources, Annual Report, 
1989-1990 (Ottawa, Ont.: Minister of Supply and Services Canada, 1990), 25-27; Robert Bott, Oil Sands 
and Heavy Oil: Developing the World's Largest Petroleum Resource (Calgary, Alta.: Petroleum 
Communication Foundation, 2000); and Sonya Dakers, Eastcoast Offshore Oil and Gas Development 
(Ottawa, Ont.: Library of Parliament, Research Branch, 1996). 
2 2 9 No budget information is available for C P A in its annual report, however, it does state that the 
association's budget was reduced by 14 percent from the previous year. See Canadian Petroleum 
Association, Annual Report, 1991. 



115 

upstream oil and gas industry, in a way signaling the end of the organization's, and its 

members', financial difficulties. 

CAPP was a prominent actor within the CCPN due to its unity of purpose with 

respect to climate change. The recognition of CAPP's legitimacy as a representative of 

the upstream oil and gas industry and its economic prominence tied it to the federal and 

provincial governments in ways that raised its status during climate change negotiations. 

Its extensive lobbying network at both levels of government was instrumental in 

providing it a say over the formulation of policy, while its single voice on environmental 

matters showed it had the ability to instruct and educate its members. These traits 

provided CAPP with ties to the federal government and Alberta. Put differently, when 

CAPP representatives spoke, governments listened, and vice versa. CAPP's location in 

the CCPN, then, was just below the status of governments at both levels, who in the end 

would have the final say over energy issues, by virtue of their jurisdiction over such 

matters. 

The third major actor in the CCPN was the federal government, including its sub-

actors: 1) EC; NRCan; the Department of Finance; and the Department of External 

Affairs and International Trade (DEAIT); 2) the Prime Minister and Cabinet; 3) and the 

National Air Issues Co-Ordinating Committee (NAICC). These groups can be separated 

into two distinct sub-groups. EC and DEAIT were significant actors both during the 

buildup to the United Nations Conference on Environment and Development (UNCED) 

and at its deliberations. The Prime Minister and cabinet, along with NRCan and 

Doern, G. Bruce, Green Diplomacy: How Environmental Policy Decisions are Made (Toronto, Ont.: C. 
D. Howe Institute, 1993), 74. 
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NAICC were the primary federal departments and organizations involved in the drafting 

of a domestic action plan between 1993 and 1995. 

The lead actors among those listed above were EC and NRCan. The obvious 

choices to help devise a national action strategy, EC and NRCan were the departments 

chose to supervise the drafting of Measures for Canada's National Program on Climate 

231 

Change. However, these departments, in conjunction with cabinet were more apt to 

take a consultative approach on climate change. Although public opinion late in the 

1980s and early in the 1990s would lead government to believe Canadians were 

somewhat concerned about climate change, there practices told a different story, as the 

following quote indicates: 
Global warming is a big issue - but Canadians generate an astonishing 20 
tonnes of carbon dioxide per person each year, about double the tally from 
a typical Swede or a Japanese. Canadians rank No. 2 in this measure of 
environmental unfriendliness, just behind the world-leading American, 
who spew out nearly 25 tonnes each a year of the greenhouse gas.232 

This partly explains why the federal government, despite the numerous resources and 

powers at its disposal, was willing to leave much of the work up to the provinces and 

other key stakeholders. Citizens' actions demonstrated that they were not as concerned 

about climate change as early public opinion polls indicated. The federal government 

need not take a proactive approach toward climate change, when, in fact, major 

reductions in CO2 created by individuals would harm the government's political fortunes. 

For instance, a major increase in the price of fuel for transportation would be politically 

risky. Although often considered to be the guardian of environmental concerns by 

2 3 1 Measures Working Group Secretariat, Climate Change Task Group, National A i r Issues Co-Ordinating 
Committee, Measures for Canada's National Program on Climate Change, 4. 
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environmentalists and the general public, the federal government, to borrow a phrase 

from Kathryn Harrison, is more willing to pass the buck when there are few political 

911 

incentives to do otherwise. 

Environmental institutions at both the international and domestic levels also 

reveal why the federal government's power was limited with regard to climate change. 

First, the lack of coercive institutions at the international level was a product of the weak 

environmental regime produced at UNCED. At Rio, any serious attempt to curb 

greenhouse gas emissions was thwarted by a few energy producing/consuming countries 

that showed intransigence toward problems of the global commons. Most notable among 

these nations were the U.S., Russia, China, India, and Brazil. 2 3 4 Leading the veto 

coalition, the U.S. ensured that clear, binding commitments were not included in the 

United Nations Framework Convention on Climate Change (FCCC). 

The weak standing of the international climate change regime and its effects on 

Canada's response to climate change can be better understood in light of the work by 
91S 

Coleman and Perl on internationalized policy environments. According to their 

categorization of ideal types, characterized by the level of public sector activism in 

governing arrangements as well as the level of institutionalization of supranational 

governing arrangements, global warming is an issue for which "the nation-state will 

retain control of international and national decision-making in the absence of autonomous 
2 3 2 Martin Mittelstaedt, " A l l the Worry Over Ecology Fails to Stem Consumption: Canadian Attitudes, 
Actions Present Baffling Paradox," The Globe & Mail, 4 June 1991, sec. C, 1. 
2 3 3 Kathryn Harrison, Passing the Buck, 6, 20. 

Gareth Porter, Janet Welsh Brown, and Pamela S. Chasek, Global Environmental Politics, 3d ed. 
(Boulder, Colo.: Westview Press, 2000), 114. For a breakdown of the international negotiations, and the 
American role in particular, see Matthew Paterson, Global Warming and Global Politics (London and 
New York: Routledge, 1996), 49-90. 
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international institutions." Furthermore, "national policy communities will remain 

dominant in the definition, discussion, and selection of policy options as well as in policy 

9 ^ 7 « 

implementation." Climate change, for which there was created a weak environmental 

regime at the international level, left specific policy inputs up to domestic governments. 

For the federal government, the weak international institutions translated into less power 

over inputs and outcomes, relative to the provinces and other organizations and interests. 

Indeed, the federal government was not given a clear mandate by the international 

community to reduce greenhouse gases, leaving much room for other domestic actors, 

such as the provinces, to determine the national course of action. 

The second major institutional factor affecting the federal government's response 

to climate change was the provinces' power to implement federal treaties in those areas 

of constitutional authority enumerated under their jurisdiction. A decision by Britain's 

Judicial Committee of the Privy Council in 1937 recognized the power of the federal 

government to make foreign policy decisions and enter into international treaties, and at 

the same time, ensconced the power of the provinces to implement those treaties in 

situations where provincial jurisdiction prevailed. This legal mandate ensured that the 

federal government would have to include the provinces in domestic deliberations over 

what steps would be taken to address issues such as natural resources within the 

provinces. Aware of the importance of including the provinces in such matters in the late 

2 3 5 Coleman and Perl, "Internationalized Policy Environments and Policy Network Analysis," 691-709. 
2 3 6 / ¿ / ¿ , 7 0 1 . 
2 3 7 Ibid, 704. 
2 3 8 Frederick R. Inscho and Mary H. Durfee, "The Troubled Renewal of the Canada-Ontario Agreement 
Respecting Great Lakes Water Quality," Publius 25 (1995): 54; and Karen T. Litfin, "Advocacy Coalitions 
Along the Domestic-Foreign Frontier: Globalization and Canadian Climate Change Policy," Policy Studies 
Journal!?, (2000): 242. 
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1980s, the federal government, in conjunction with the provinces, began working toward 

a more cooperative relationship so that international environmental problems could be 

addressed in a more efficient (cost-effective) manner. 

However, institutional realities were not the only factors that reduced the federal 

government's role in formulating a domestic climate change plan. Despite its 

jurisdictional powers over transboundary environmental problems, the federal 

government was committed to enhancing the ability of the oil and gas industry to prosper. 

The continued existence of rural communities reliant on resource industries for 

employment, open markets for Canadian energy products, increased investment, and 

consideration of environmental concerns such as climate change and sustainable 

development were NRCan's major objectives in the mid-1990s.239 Clearly, these 

economic and environmental objectives are contradictory. Simply put, continual 

increases in the production and consumption of oil, natural gas, and coal, without the 

availability and use of technologies that reduce the resulting emissions to a level equal to 

or below previous levels is not a realistic approach to meeting climate change 

commitments. Overall emissions will not be reduced through such a strategy and federal 

government initiatives encouraged that strategy. A thoughtful interpretation of 

government's objectives and their actions between 1988 and 1995 reveal that major 

contradictions between economic and environmental objectives were the norm, not the 

exception. 

Natural Resources Canada, Performance Report for the Period Ending March 31, 1996: Improved 
Reporting to Parliament: Pilot Document (Ottawa, Ont.: Minister of Public Works and Government 
Services Canada, 1996), 11, 20, 24. 
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The fourth significant actor in the CCPN originated from the need for federal-

provincial cooperation on environmental matters. As stated above, the constitutional 

realities of Canadian environmental jurisdiction dictated that governments come together 

to streamline environmental regulation, present a common front on environmental issues, 

and to ensure that neither level attempt to override the other's jurisdiction without some 

form of consultation.240 The history behind the Canadian Council of Ministers of the 

Environment (CCME) is not relevant here, however, it should be noted that its renewed 

focus toward cooperative decision-making in 1990 marked a shift in Canadian 

environmental intergovernmental relations. During its most cooperative period, CCME 

even launched a harmonization initiative in 1993.241 Such changes were signs that, rather 

than battling over jurisdictional issues, the provincial and federal environmental ministers 

were ready to look for common ground. 

This new sense of collaboration could also be seen through the creation of the 

Comprehensive Air Quality Management Framework. The framework established the 

NAICC, and brought the Air Issues Task Group of CCME under the wing of NAICC. 

The framework also created the Joint Ministers Meeting (JMM) of Ministers of Energy 

and Environment. It was through JMM that the greatest amount of intergovernmental 

work would proceed toward the creation of a Canadian climate change policy. 2 4 2 The 

J M M was the central state actor in the final determination of Canada's NAPCC. 

2 4 0 Kathryn Harrison, "Intergovernmental Relations and Environmental Policy: Concepts and Context," in 
Patrick C. Fafard and Kathryn Harrison, eds., Managing the Environmental Union: Intergovernmental 
Relations and Environmental Policy in Canada (Montreal & Kingston: McGill-Queen's University Press, 
2000), 7. 
241 lbid.,%. 
2 4 2 Heather A . Smith, Canadian Federalism and International Environmental Policy Making: The Case of 
Climate Change, Working Paper (Kingston, Ont.: Institute of Intergovernmental Relations, 1998), 8. 



121 

Involving the key provincial and federal politicians and bureaucrats, it represented all 

relevant jurisdictions in Canada. Any measures being developed by the Climate Change 

Task Group (CTG) would enter the political realm when JMM went over them prior to 

presenting the NAPCC at the First Conference of Parties (COPI) in 1995. CTG was 

characterized as a multi-stakeholder group "whose members are from the government, 

business, labour, consumer and environmental sectors,...and have accepted the 

responsibility of developing a national action program,...and providing advice to the 

Government of Canada on Canadian positions in international negotiations."243 JMM 

was the actor whose institutional make-up confirmed it was the final arbiter of Canadian 

climate change policy. Indeed, it provided a venue for provincial and federal actors to 

remove politically sensitive measures, such as a carbon tax or an emission trading 

scheme, from the final NAPCC report. It also provided a point for CAPP and other 

industry and environmental organizations to lobby for either stronger, or weaker, 

measures. 

The Measures Working Group Secretariat (MWGS) of the CTG, the body charged 

by the J M M to draft measures for the national action program, included a comprehensive 

group of stakeholders. Public and private interests at all levels were allowed to take part 

in the process. The preliminary draft, released in May 1994, weighed in at over 300 

pages. Nevertheless, the MWGS was brought together to provide key stakeholders with a 

role in the process of producing policy options, but was not given any effective power 

(i.e., final decision-making authority was left in the hands of JMM). At the same time, it 

2 4 3 Government of Canada, Canada's National Report on Climate Change: Actions to Meet Commitments 
Under the United Nations Framework Convention on Climate Change (Ottawa, Ont.: Government of 
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did provide one more point at which organized interests could attempt to influence the 

final policy outcome. 

Lastly, environmental non-governmental organizations (ENGOs) were involved 

in the CCPN, although their political and economic influence in relation to energy 

associations was evident. ENGOs, while extremely committed to reducing greenhouse 

gas emissions, lacked the economic and political clout necessary to directly influence 

government actors. The central ENGO, the Climate Action Network (CAN) was 

composed of around 80 groups in 1994, whose numbers included the Sierra Club of 

Canada and Pollution Probe. CAN's ties with other countries ENGOs provided it with a 

degree of influence, yet its relationship with government was not institutionally locked-

in, and was built on scepticism rather than support. 

Although allowed to take part in consultative processes both internationally and 

domestically, CAN's response to policy outcomes produced by the J M M in 1995 

provides a taste of the continued displeasure with the actions by Canadian governments. 

In a 1996 document entitled Rational Energy Program: Analysis of the Impact of 

Rational Measures to the Year 2010, Louise Comeau, wrote that "[t]he...NAICC...is 

supposed to be a co-operative structure, yet has offered little that is truly co-operative in 

nature."244 Similar displeasure with governments' policies to reduce greenhouse gas 

emissions was expressed in 1992 in Ontario. Led by the Ontario Global Warming 

Coalition (OGWC), prominent groups such as Greenpeace and Friends of the Earth 

Canada, 1994),30. 
2 4 4 Louise Comeau, Rational Energy Program: Analysis of the Impact of Rational Measures to the Year 
2010 (N.p.: Climate Action Network, 1996), 12. 
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decided not to take part in "talks organized by the Ministry of Energy on measures to 

reduce greenhouse-gas emissions."245 

There were two main reasons why ENGOs were consulted, but their ideas not 

given much weight by JMM. The first reason was that some ENGOs (e.g., CAN) 

supported steeper reductions in greenhouse gas emissions than those targets committed to 

at Rio de Janeiro. The political and economic costs associated with such a commitment 

were as yet unknown and governments were not inclined to find out first hand. The 

second reason ENGO's main proposals were ignored resulted from their insistence on 

using regulatory and economic instruments, such as a carbon charge or gas tax, to reduce 

greenhouse gas emissions. Governments at both levels were not yet prepared to brave the 

political firestorm the use of these instruments would set in motion, especially among key 

constituents with effective lobbying machines. ENGOs, no doubt, were involved in the 

process of providing policy inputs, but their reaction to policies put in place was, for the 

most part, disappointing, because they expected that voluntary instruments would be 

backed up by regulatory and economic measures. Indeed, despite its strong 

organizational ties and large membership, C A N was at a disadvantage in relation to 

industrial interests throughout the drafting of a Canadian national action program. 

Finally, other provinces were members of the CCPN, mainly British Columbia 

and Ontario. British Columbia was less influential than Alberta, and the only 

government champion, other than assorted environmental bureaucrats, of some ENGO 

Martin Mittelstaedt, "Environmentalists to Boycott Talks on Gas Emissions," The Globe & Mail, 10 
June 1992, sec. A , 3. 
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inputs such as new regulations and economic instruments.246 Ontario, the province with 

the largest population and the greatest number of federal Members of Parliament (MPs) 

was certainly involved in the process, but its emissions were not as sectorally 

concentrated as those of Alberta's, and it was more open than Alberta to the use of 

substantive policy instruments, such as emission trading schemes and higher fuel rates. 

Certainly, industry groups placed pressure on the Ontario government to accept only 

voluntary initiatives, but there were also environmental industry groups and 

environmentalists offsetting this pressure. In Alberta, there was little opposition to the oil 

and gas industry, and those groups that did exist often looked to the federal government 

and other provinces to act as their only points of pressure. 

The CCPN External Environment 

Two important variables external to the policy network deserve mention at this 

point. Although climate change policy was first and foremost formulated by a structured 

set of actors, there existed other influences - economic and political in scope - that 

require a brief explanation. These included: 1) Quebec's possible secession from 

Canada; and 2) remaining economically competitive with the U.S. The first, the threat of 

Quebec's secession from Canada, has been explored thoroughly elsewhere.247 

Nevertheless, its impact on environmental policy in Canada needs to be illustrated. 

2 4 6 Dan Westell, "Getting a Leg Up in Energy Efficiency," The Globe & Mail, 8 November 1994, sec. A , 5. 
2 4 7 David Cameron, ed., The Referendum Papers: Essays on Secession and National Unity (Toronto, 
Ont.:University of Toronto Press, 1999); David Drache and Roberto Perin, eds., Negotiating with a 
Sovereign Quebec (Toronto, Ont.: James Lorimer & Company, 1992); Marcel Côté and David Johnston, If 
Québec Goes...The Real Cost of Separation (Toronto, Ont.: Stoddart, 1995); Gordon Gibson, Plan B: The 
Future of the Rest of Canada (Vancouver, B.C.: The Fraser Institute, 1994); David Carment, John F. 
Stack, Jr., and Frank Harvey, eds., The International Politics of Quebec Secession (Westport, Conn.: 
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The failure of constitutional change in Canada through the Meech Lake and 

Charlottetown Accords led directly to the election of the Parti Québécois (PQ), a 

separatist party, in Quebec. Jean Chretien's main strategy to hold back the forces for 

separation was to "demonstrate that the present constitutional structure is adequate and 

flexible." One way to back up this statement with action was to involve the provinces 

in more federal decisions. Utilizing a strategy termed "cautious incrementalism" by 

Gibbins and Harmsworth, aimed at decentralizing decision-making "through 

conventional political processes," Canada might remain a single state; or so the theory 

Placating Quebec in this way would also require that other provinces have a say 

over national issues affecting their jurisdictions; otherwise the federal government would 

further polarize the regions (e.g., West, Quebec). Consequently, unilateralism in 

environmental affairs would be replaced by partnership. Kathryn Harrison explains the 

trend: 

In the late 1980s and early 1990s, the environmental arena was one of 
heightened intergovernmental tensions...In response to these 
developments, both orders of government have made concerted efforts in 
the last two to three years to restore the harmony that previously 
characterized federal-provincial relations in the environmental field. 
Through the forum of the...(CCME), the federal government and the 
provinces have moved from the unilateralism that incited recent 
intergovernmental conflicts, to partnership, and now towards 

Praeger, 2001); John E. Trent, Robert Young, and Guy Lachapelle, Québec-Canada: What is the Path 
Ahead? (Ottawa, Ont.: University of Ottawa Press, 1993); Robert A . Young, The Secession of Quebec and 
the Future of Canada, Revised and Expanded Edition (Montreal & Kingston: McGill-Queen's University 
Press, 1998). 
2 4 8 Robert A . Young, " 'Maybe Yes, Maybe No ' : The Rest of Canada and a Quebec 'Ou i ' , " in Douglas M . 
Brown and Jonathan W. Rose, eds., Canada: The State of the Federation, 1995 (Kingston, Ont.: Institute 
of Intergovernmental Relations, 1995), 48. 
2 4 9 Roger Gibbins and Katherine Harmsworth, "Time Out: Assessing Incremental Strategies for Enhancing 
the Canadian Political Union," in David Cameron, ed., The Referendum Papers: Essays on Secession and 
National Unity (Toronto, Ont.: University of Toronto Press, 1999), 49. 
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rationalization of federal and provincial roles in environmental 
protection. 5 

One of the main objectors to unilateralism throughout the 1980s and early 1990s 

had been Quebec, which viewed new federal environmental laws and regulations as 

power grabs. Alberta also questioned the federal government's motives with respect to 

these actions, the most controversial of which were the Canadian Environmental 

Protection Act (CEPA) of 1988 and the Green Plan, introduced in 1990.251 Although the 

election of a separatist government in Quebec, alone, did not initiate the original shift 

from unilateralism to participation, it was a factor that should not be overlooked. The 

move to participatory decision-making with the provinces was one way in which the 

federal government could point to greater power for the provinces, through conventional 

political processes such as executive federalism. The result was an increased use of 

bilateral accords such as the Canada-Alberta agreement concerning environmental 

assessment (1993) and the Quebec-Canada agreement with respect to pollution provisions 

of the Fisheries Act (1994). Simply put, greater provincial rights for Quebec in turn 

meant increased political power over natural resources for Alberta. 

The second factor, competitiveness with the U.S. with respect to keeping the 

conditions for capitalism in place, including such concessions as low business taxes, 

reduced government intervention in markets, and subsidies to industry, was also an 

important external factor. Through the signing of comprehensive trade agreements with 

the U.S., the Canadian economy would increasingly look south for markets and 

2 0 Kathryn Harrison, "Prospects for Intergovernmental Harmonization in Environmental Policy," in 
Douglas M . Brown and Janet Hiebert, eds., Canada: The State of the Federation, 1994 (Kingston, Ont.: 
Institute of Intergovernmental Relations, 1994), 180. 
2 5 1 Ibid, 181-182. 
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investment. The FTA and NAFTA, for instance, removed or lowered tariffs between 

Canada and the U.S., and in the words of Grace Skogstad, "intensified Canada's 

dependence on the American market." Evidence for this statement can be found in the 

annual reports of the Alberta Energy Resources Conservation Board (ERCB). In its 1994 

report, the ECRB described the importance of the American market for Canadian 

producers, and how those producers were at an advantage in terms of accessing that 

market: 

• Falling exchange rates in 1994 had a favourable impact on Canadian 
production. A decrease of one cent in the Canadian dollar against the 
American dollar is equal to an additional $100 million in revenues per 
year for oil and gas producers. 

• Alberta is a low-cost producer of conventional crude oil compared to 
the U.S. 

• Canada is the closest oil and gas producer to the large U.S. market, with 
an extensive transportation system to move supply to market.254 

Among the items affected by FTA and NAFTA was the supply of energy resources. 

Under the agreements, oil, natural gas, and electrical power would be available 

throughout Canada and the U.S. at market-determined prices, requiring the deregulation 
o r e 

of the industry in both countries. 

Robert Howse and Marsha Chandler, "Industrial Policy in Canada and the United States," in Keith 
Banting, George Hoberg, and Richard Simeon, eds., Degrees of Freedom: Canada and the United States in 
a Changing World (Montreal and Kingston: McGill-Queen's University Press, 1997), 235. 
2 5 3 Grace Skogstad, "International Trade Policy and Canadian Federalism: A Constructive Tension," in 
Herman Bakvis and Grace Skogstad, eds., Canadian Federalism: Performance, Effectiveness, and 
Legitimacy (Don Mil ls , Ont.: Oxford University Press, 2002), 159. 
2 4 Alberta Energy Resources Conservation Board, Energy Alberta 1994: A Review of Alberta Energy 
Resources in 1994 (Calgary, Alta.: Energy Resources Conservation Board, 1995), 10-11. 
2 5 5 Michel Duquette, "From Nationalism to Continentalism: Twenty Years of Energy Policy in Canada," 
The Journal of Socio-Economics 24 (1995): 241. 
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To some extent, governments were already moving away from the regulation of 

energy supplies in the 1980s, however FTA and NAFTA institutionalized the process, 

ushering in a new wave of unlimited access to Canadian energy for American producers 

and consumers. Larry Pratt, in a nationalist tone, describes the massive changes that FTA 

and NAFTA have brought about: 

We used to take it for granted that Canadians had first call on their energy 
resources, with only the surpluses, if any, being available for export. That 
was a natural and essential policy for the citizens of a cold, vast country so 
dependent on energy. But that security is gone, surrendered by a national 
government that agreed to measures that dismantle national controls on the 
supply, price and exports of energy in favour of market-driven principles 
and the creation of an integrated North American market. Such a self-
shackled government can no longer control the timing or the rate of 
development of what we used to call our resources but which now are 
sold...as commodities on various North American exchanges. Natural gas 
contracts used to require several months to negotiate. Now they can be 
completed in a second via electronic trading. Our governments have 
become little more than bystanders. 

Indeed, FTA and NAFTA eroded the power of Canadian governments to influence flows 

of energy, with national interests taking a back seat to private economic interests. 

Furthermore, letting the market decide prices in both countries has allowed some 

consumers to choose their preferred supply of energy, dependent upon their specific 

needs and the price they are willing to pay for various fuels. Deregulation allowed for a 

more competitive fuel mix for industrial producers and electric utilities, while tying both 

Canadian prices to American prices, and supply with demand. Following the NEB's 

decision to allow new pipelines to be built traveling to the U.S. from Canada, the 

For instance, export price controls for natural gas had been removed by 1988. Kevin J. Brown, Towards 
a Continental Natural Gas Market: Historical Perspectives and Long-Term Outlook (Calgary, Alta.: 
Canadian Energy Research Institute, 1988), 1. 1986 is recognized as the year that deregulation of natural 
gas actually began. 
2 5 7 Larry Pratt, Energy...Free Trade and the Price We Paid (Edmonton, Alta., Parkland Institute, 2001), 14. 
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increased available means of transport for oil and natural gas to American markets was 

ensured. 

Due to this competitive atmosphere, which included other sectors such as 

manufacturing, oil and gas companies would come to depend more upon activities in the 

U.S. American exploration and development advantages could reduce capital investment 

in the Canadian oil and gas industry. Foreign multinationals, as well as Canadian 

producers, due to the imposition of new royalties, taxes, regulations, or trading schemes, 

might find the cost to explore and develop oil and natural gas resources too high to justify 

continuing operations in Canada. Consequently, American states might look more 

attractive as potential hosts for operations and investment. 

For these reasons, policy instruments promoted to reduce greenhouse gas 

emissions were especially controversial. One proposal debated in the U.S. and Canada 

was a carbon charge, which would essentially place a tax on fuels according to their 

carbon dioxide emission potential. The rationale for the tax would be to ensure that the 

price of fossil fuels reflect its environmental cost, along with the economic cost. 

However, instituting such a tax would be difficult, especially in Canada, for two reasons. 

First, if Canada adopted the tax while the U.S. did not, Canadian energy consumption 

costs would rise. This rise in the price of energy would increase the cost of transportation 

and manufacturing of goods and services, at a time when industry was looking to be more 

2 5 8 Duquette, "From Nationalism to Continentalism," 244. In 1993, Clayton H . Riddel, Chairman of C A P P , 
reported in a speech that crude oil production exceeded the ability to move it, and that more new pipelines 
would have to be built. See Clayton H. Riddell, " O i l and Natural Gas," in Energy Council of Canada, 15th 
National Energy Forum: Energy's Role in Industrial Competitiveness (Nepean, Ont.: Energy Council of 
Canada, 1993), 43-47. 
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competitive with U.S. producers. Second, oil and gas companies might be harmed by the 

increased price of exploring for, and developing, oil and natural gas. The possibility 

existed that a tax would encourage them to look elsewhere for new reserves. Providing 

such competitive advantages to the U.S. could result in significant social and economic 

costs for Canada. 

Conclusion 

The CCPN's most important actors were the federal government, the Alberta 

government, and the energy associations led by CAPP. ENGOs were part of the process 

to come up with a national action strategy, but the institutions created to oversee the 

negotiating process were geared toward protecting regional, as well as industrial, 

interests. Moreover, ENGOs were working within a system led by a federal government 

that allowed the provinces to lead on energy issues. Each actor was considered a 

stakeholder, even the provinces. Alberta, whose reliance on the oil and gas industry was 

readily apparent, acted as a spokesman for the oil and gas industry, in conjunction with 

CAPP and other energy associations. ENGO's inclusion in the process was questionable; 

in the energy field, their involvement reflected the need for governments to show they 

were considering all sides of the issue. 

Other provinces were somewhat influential, but unlike in the 1970s and early 

1980s when intergovernmental conflict characterized energy debates in Canada, there 

was no core belief or principle that would direct the other provinces to push the federal 

Sergio F. Garribba, "Energy Outlook: Future Greenhouse Gas Emissions and Reduction Prospects," in 
Brian P. Flannery and Robin Clarke, eds., Global Climate Change: A Petroleum Industry Perspective 
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government to take more active measures. In the 1970s and 1980s, the Ontario 

government's main interests were a cheap, stable supply of fuel, with more federal 

control over oil and gas prices and production. In the early to mid-1990s, the main 

interest was a stable supply of fuel, however, FTA and NAFTA institutionalized market 

prices, and thus institutionalized the mindset that government should stay out of the 

energy market. Furthermore, participatory intergovernmental decision-making in the 

environmental arena and the increased power afforded to provinces during these 

discussions, somewhat as a result of the threat of Quebec separation, placed Alberta in a 

position to defend its natural resources, and at the same time, determine national climate 

change policy. 

The next chapter delves further into actors' inputs into decision-making through a 

case study of key events, while recognizing the institutions that determined Canadian 

climate change policy. Also, the chapter discusses the role of policy transfer in these 

processes. 

(London, U . K . : International Petroleum Industry Environmental Conservation Association, 1991), 43. 
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Climate Changes, Business Stays the Same 

Introduction 

Climate change is an international challenge, faced by developed and developing 

nations alike. Placed on governments' agenda by scientists, environmentalists, and a 

handful of enterprising politicians in the mid to late 1980s,260 today governments 

consider global warming a considerable domestic threat to national security, long-term 

economic prosperity, and human safety. Despite these future threats, many of the steps 

taken by Canada to date are ill-conceived with regard to both mitigation and adaptation of 

climate change. Canada, once reputed to be a leader in the climate change field, 2 6 1 has 

been relegated to the status of an environmental laggard,262 choosing as its principle 

objective to place the interests of provinces and energy and industrial groups ahead of 

those of environmentalists and civil society. 

This chapter focuses on the activities surrounding two jurisdictions' efforts to 

produce domestic climate change policy: the United States (U.S.) and Canada. Looking 

separately at each jurisdiction's role in creating climate change policy between the late 

1980s and early 1990s will be instructive insofar as the policy dynamics at work in each 

jurisdiction, and the differences between them, become evident. Also, the reader will be 

able to more easily understand the different processes, institutions, and policy legacies at 

2 6 0 Peter M . Morrisette and Andrew J. Platinga, "Global Warming: A Policy Review," Policy Studies 
Journal 19(1991): 163. 
2 6 1 The Conference on the Changing Atmosphere held in Toronto in 1988 was lead by Canadian officials, 
with Brian Mulroney, then Prime Minister of Canada, advocating a Law of the Atmosphere. See Parson et 
ai, "Leading while Keeping in Step," 241. 



133 

work in each jurisdiction if they are broken down into separate sections. Through the 

reconstruction of these different paths, it becomes apparent that American climate change 

policy, especially its voluntary programs known as Climate Challenge and Climate Wise, 

provided inspiration for Canadian policies at home. U.S. programs granted powerful 

ammunition to energy interest groups, led by the Canadian Association of Petroleum 

Producers (CAPP), to place pressure on the federal government to use voluntary 

instruments to mitigate climate change in the energy sector. 

The theoretical placement of actors in the Canadian Climate Change Policy 

Network (CCPN) identified in the previous chapter will be put to the test through 

illustrating the actual events that took place in Canada between the late-1980s and the 

mid-1990s. The U.S. story provides the basis for Canadian action, and its policy choices 

will be contrasted with those of Canada to discover the degree of policy transfer. The 

evidence shows that Canada was restricted both politically and economically when 

choosing its major policy strategy. The federal government was capable of taking 

aggressive steps to blunt the calls by Alberta and the fossil fuel industry for weaker 

initiatives. However, the American position laid out in October 1993 was an important 

variable that strengthened the decision-making power of CAPP and the Alberta 

government in relation to the federal government. Tied increasingly to the American 

petroleum industry at a critical juncture in climate change talks, the federal government 

could not afford to ignore the interests of the Alberta government. 

Steven Bernstein and Christopher Gore, "Policy Implications of the Kyoto Protocol for Canada," Isuma: 
Canadian Journal of Policy Research 2 (2001): 26-35. 



134 

Domestic realities also ensured that the government of Alberta would carry the 

trump card required to undermine the federal government's ambitious plans, but these 

were most certainly tied to the U.S. decision to use voluntary programs to respond to 

climate change. The result was the Climate Change Voluntary Challenge and Registry 

Program (VCR). The V C R was one of two foundation actions the federal government 

chose to respond to the climate change problem. A voluntary program drawn up in short 

order to placate the fossil fuel industry, its objectives and principles were in sync with 

American actions. 

The American Position 

Nowhere has climate change been more controversial than in America. 

Responsible for the largest contribution of greenhouse emissions in total, and ranked 

second on a per capita basis, it is a nation with a great deal at stake in the effort to 

mitigate climate change. The American reliance on imported oil and its voluminous 

appetite for new roads and vehicles ensure that any emission reduction policy choices 

could have reverberations throughout the economy. Decisions to introduce new carbon 

taxes or strict regulations for greenhouse gas emitters would add new costs to the 

production and supply of oil, gas, and coal. Energy is used for all sorts of industrial 

processes, and as an input into the production, consumption, and transportation of a 

whole host of consumer goods and services. Consequently, any major increase in the 

Shardul Agrawala and Steinar Andresen, "Indispensability and Indefensibility?: The United States in the 
Climate Treaty Negotiations," Global Governance 5 (1999): 457. See also United States Environmental 
Protection Agency, Global Warming: Individual Emissions, 03 October 2001, 
<http://www.epa.gov/globalwarming/emissions/individual/> (02 March 2002). 

http://www.epa.gov/globalwarming/emissions/individual/
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cost of exploration for, and production of, oil, gas, or coal threatens existing institutional 

lock-ins in the U.S. 

Lock-ins, as mentioned earlier, occur when institutional frameworks influence 

actors' future decisions. Decisions that alter the political and economic landscape may 

increase government involvement in sectors of the economy in the former case, and 

reduce profits for goods and services in the latter case. Actors tend to protect institutions 

that bring them benefits and reduce uncertainty about their activities.264 Hence, 

beneficial institutions are perpetuated, making change difficult. Over time, a lock-in 

effect is produced in which alternate political and economic choices are at a 

disadvantage. In the U.S., two examples in the energy field include the high dependence 

on automobiles and the petroleum industry's position as the main source of fuel for the 

266 • • 

American economic engine. Such lock-ins are protected by actors whose economic or 

political interests are furthered by them. At the same time, actors who are interested in 

policy change find it difficult to reverse those institutions that are already entrenched. 

On the issue of climate change, the private interests dependent upon such lock-ins 

for profits, and the public interests dependent upon political support, their power already 

furthered by the existing institutional framework, entered into a heated discussion with 

the advocates of change early in the 1990s on the merits of different policy proposals. At 

North, Institutions, Institutional Change, and Economic Performance, 1, 25. 
2 6 5 See John Chynoweth Burnham, "The Gasoline Tax and the Automobile Revolution," The Mississippi 
Valley Historical Review 48 (1961): 435-459; and Peter Newman and Jeffrey Kenworthy, Sustainability 
and Cities: Overcoming Automobile Dependence (Washington, D.C.: Island Press, 1998), 62-64. 
2 6 6 See American Petroleum Institute, Energy Security White Paper: U.S. Decisions and Global Trends 
(Washington, D.C.: American Petroleum Institute, 1988); and National Energy Policy Development Group, 
National Energy Policy for an understanding of the multifaceted importance of petroleum in the U.S. 
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the centre of this debate was the U.S. government, headed by George Bush Sr. (R), whose 

single term as President was followed by Bill Clinton's (D) two terms in office. 

A few important points must be raised at this time to bring historic, as well as 

political, perspective to the American climate change decisions. First, the U.S. federal 

government is responsible for national environmental policy, while the states are charged 

with its implementation. This jurisdictional reality bestows upon a President's 

administration far-reaching powers with respect to the formulation of environmental 

policy. Secondly, since the inception of the Environmental Protection Agency (EPA) in 

1970, environmental policy has mainly taken on a regulatory nature.267 For example, the 

U.S. Clean Air Act of 1970, along with its subsequent amendments in 1977 and 1990, 

carries with it specific targets for allowable air emissions under the National Ambient Air 

Quality Standards (NAAQS). Under the legislation, each state is required to meet 

NAAQS or face possible administrative penalties or lawsuits. The propensity to use 

regulation in the environmental field along with the federal government's jurisdictional 

authority in this area provides critical insight into the operation of the American debate 

over climate change. Although American environmental policy is often regulatory in 

nature, EPA, environmentalists, and concerned citizens came to realize that energy lock-

ins were enduring institutions; difficult to retract or change. Consequently, new 

regulations were not the primary vehicle through which climate change was addressed. 

Barry G. Rabe, "Federalism and Entrepreneurship: Explaining American and Canadian Innovation in 
Pollution Prevention and Regulatory Integration," Policy Studies Journal 27 (1999): 291. 
2 6 8 U.S. Environmental Protection Agency, Finding Answers: Clean Air Act, 13 February 2002, 
<http://www.epa.gov/region5/defs/html/caa.htm> (02 March 2002). 
2 6 9 U.S. Environmental Protection Agency, Air and Radiation: Clean Air Act, 31 January 2002, 
<http://www.epa.gov/oar/oaq_caa.html> (02 March 2002). 

http://www.epa.gov/region5/defs/html/caa.htm
http://www.epa.gov/oar/oaq_caa.html
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The American debate centred around two major themes. For the purposes of the 

following discussion, these themes can be represented by the main interest groups' 

positions, as they are broadly indicative of the battle lines drawn in Congress throughout 

the many committee hearings and meetings. 

Two groups led the climate change talks in the U.S. prior to, and following the 

signing of the United Nations Framework Convention on Climate Change (FCCC) at the 

United Nations Conference on Environment and Development (UNCED) in Rio de 

Janeiro, Brazil in 1992. The first of these groups was the Global Climate Coalition 

(GCC), a band of powerful business and industrial groups drawn together to oppose 

serious action on climate change. Composed of some of the largest companies and 

associations in the U.S. (32 board level members and 22 general members in 1993), 

including Du Pont Company, Edison Electric Institute, American Petroleum Institute, and 

Shell Oil Company, GCC put considerable pressure on the federal government to ensure 

that economic growth would not be compromised by international environmental 

obligations (i.e., FCCC) 2 7 0 According to the GCC: 

...it is essential that the climate change issue be framed in the context of 
industrial competitiveness in a global economic environment. A strong 
and growing U.S. economy and a robust industrial sector are prerequisites 
to addressing domestic and international environmental challenges. Ill-
considered policy responses to issues such as climate change, especially 
those that adversely affect the competitiveness of our nation's industries, 
would ultimately hamstring our ability to respond to pressing energy and 

9 7 1 

environmental challenges. 

For an advanced discussion on the influence of the G C C on the U.S. climate change process, see David 
L. Levy and Daniel Egan, "Capital Contests: National and Transnational Channels of Corporate Influence 
on the Climate Change Negotiations," Politics & Society 26 (1998): 337-361. 
2 7 1 U.S. Congress, House, Committee on Foreign Affairs, Subcommittee on Economic Policy, Trade and 
Environment, Hearings on Global Climate Change: Adequacy of the National Action Plan, 103d Cong., 1 st 
sess., 1993,69. 
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In order to further its interests, GCC's main strategy throughout the early 1990s was to 

question the scientific certainty upon which climate change forecasts were based. 

Charging that global climate models were not advanced enough to dispel the uncertainty 

about future climate change, the GCC advocated a "go slow" approach, based on the 

following criteria: 1) cost-effectiveness; 2) no harm to American international 

competitiveness; 3) no new taxes; 4) nondiscriminatory treatment of all industries and 

• /•«• . . . 979 

regions; 5) flexibility; and 6) simplicity of administration. In other words, "business as 

usual" should prevail. Economic competitiveness and growth were to continue, 

hampered only insofar as some measure of action would be required for symbolic 

purposes. The GCC's reactive stance was necessitated by the propensity of the U.S. 

government to regulate environmental problems, as mentioned earlier. In particular, 

assurances were required that any steps taken by the U.S. government would not impose 

a financial burden on business and industry. 

The second interest group that drew significant attention from the U.S. 

government was the Climate Action Network (CAN). C A N was established in 1989 by 

63 non-governmental organizations (NGOs) from 22 countries. Influential members at 

its inception included the World Wildlife Federation, Greenpeace International, and the 
• 273 

Environmental Defense Fund. CAN's objectives, broadly defined, included pressuring 

governments to reduce greenhouse gas emissions at the domestic level, strengthening 

international commitments to mitigate climate change, and acting as an information 

clearinghouse for civil society. Comprised mainly of environmental non-governmental 
2 7 2 Global Climate Coalition, Potential Global Climate Change: Issues & Options (Washington, D.C.: 
Global Climate Coalition, 1994), 45. 
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organizations (ENGOs), C A N placed pressure on the U.S. government through its sizable 

membership base worldwide, and its expert knowledge about the various scientific and 

technical issues surrounding climate change. In contrast to GCC, C A N advocated 

proactive steps to address greenhouse gas emissions, including a carbon charge 

specifically, and a mix of regulatory, market-based, and voluntary measures on a broader 

level. 

Between 1989 and 1993, these actors used the various veto points at their disposal 

to try to influence the U.S. government, and win the battle of ideas.274 The GCC was at a 

considerable advantage in this regard, as its interests were locked-in throughout the 

institutions of governance in the U.S. Capitalism, free market principles, and 

individualism are major features of American cultural, political, and economic systems. 

The pervasiveness of these institutions in the American institutional framework, in turn, 

limited the choice set of actors. Indeed, there were policy options, such as a carbon 

charge or an emissions trading regime, that threatened the stability and certainty of 

institutions that determined the operating environment for the oil and gas industry in the 

U.S. That stability and certainty were challenged by these policy options ensured that 

those options faced considerable opposition. Meanwhile, policy options such as 

voluntary instruments, that furthered the status quo were less controversial and more 

easily instituted than large changes. For instance, using the scientific uncertainty 

surrounding climate change, the GCC could make legitimate arguments to the executive, 

2 7 3 Peter Newell, Climate for Change: Non-state Actors and the Global Politics of the Greenhouse (New 
York: Cambridge University Press, 2000), 126-127. 
2 7 4 Veto points are locations throughout the executive, judicial, and legislative systems that are targeted by 
interest groups to place pressure on governments to either continue with the status quo or encourage 
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legislators and the public that the very economic viability of the U.S. would be 

compromised if climate change commitments were met, when the process was not yet 

fully understood. Put differently, new scientific information produced by the 

Intergovernmental Panel on Climate Change (IPCC) and various ENGOs faced 

considerable resistance from interests whose core beliefs (see Chapter Three) were 

predicated on continuous economic development as the eventual solution to 

7 7 ^ 

environmental problems. 

There was no shortage of options available to the U.S. government to address 

climate change. As early as 1989 the U.S. Department of Energy (USDOE) had issued 

an extensive report to Congress entitled, A Compendium of Options for Government 

Policy to Encourage Private Sector Responses to Potential Climate Change.276 The 

report covered five different components of the private sector, including utilities, 

transportation, manufacturing, agriculture, and residential/commercial. In addition to 

introducing the institutional constraints and economic/political realities faced by each 

sector, a multitude of policy options were mentioned as potential mitigation techniques to 

respond to climate change. These options ranged from least cost initiatives such as 

encouraging improved energy efficiency to imposing greenhouse gas emission fees on 

utilities using fossil fuels.277 

change. For instance, lawsuits, legislative testimony, and direct lobbying are various actions that may be 
taken by interest groups to further a particular position. 
2 7 5 See Sabatier, "Policy Change Over a Decade or More," 33. 
2 7 6 U.S. Department of Energy, Office of Environmental Analysis, A Compendium of Options for 
Government Policy to Encourage Private Sector Responses to Potential Climate Change, 2 Vols. 
(Washington, D.C.: U.S. Department of Energy, 1989). 
2 7 7 Ibid, V o l . 2, 7-28. 
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Furthermore, in May 1990, the Task Force on Comprehensive and Incentives 

Approaches to Climate Change was organized by President Bush to develop a strategy 

278 

for international negotiations toward an FCCC. The task force included 

representatives from 18 different departments and agencies of the federal government, 

and was chaired by the Department of Justice, Environment & Natural Resources 

Division. The task force concluded in February 1991 that a comprehensive approach to 

greenhouse gas abatement was necessary to ensure an equitable response to climate 

change. "Such a comprehensive approach provides a better understanding of human 

interactions with climate, and, if policy responses are deemed warranted, the means to 

achieve real environmental quality improvements while preserving economic and 
• • « . . . 279 

institutional flexibility." Advancement of this position at UNCED ensured that any 

domestic response to climate change in the future would be flexible and place no undue 

burden on one particular sector or region of the U.S. 

The central position advanced by the U.S. government with respect to climate 

change is documented through three main legislative and voluntary initiatives instituted 

to address climate change between 1992-93. What follows is a brief description of each 

of those initiatives. The first piece of legislation that forecast the American position was 
280 

enshrined in the Energy Policy Act of 1992. Signed by President Bush on October 24, 

1992, section 1605 of the act addressed both a national inventory of greenhouse gases 

(Part A) and the voluntary reporting of greenhouse gases by persons (Part B). Part B is of 
2 7 8 U.S. Department of Justice, Task Force on the Comprehensive Approach to Climate Change, A 
Comprehensive Approach to Addressing Potential Climate Change (Washington, D.C.: U.S. Department 
of Justice, 1991). 
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particular significance to early American climate change policy: it instructs the Energy 

Information Administration (EIA), a branch of USDOE, to issue guidelines regarding the 

voluntary reporting of greenhouse gas emissions "[n]ot later than 18 months after the date 

of the enactment of this Act." The guidelines did not only instruct participants as to 

the appropriate methods by which emissions should be submitted for the period between 

1987 and 1990 (baseline information) but also emissions incurred annually following 

1990. 

Additionally, any steps taken to reduce greenhouse gas emissions should also be 

reported on a voluntary basis, using forms to be made available within eighteen months 

by the Administrator of EIA. The information provided within these forms would then 

be available in a newly constructed database also mandated by Section 1605, within 

9 Ì Ì 7 

eighteen months. 

The Bush Administration preferred the voluntary nature of the reporting 

requirements to take action under FCCC for two reasons. First, voluntary reporting 

requirements were least cost measures to business and industry, which sheltered those 

actors concerned about the high economic and political costs substantive climate change 

policy (i.e., a carbon charge, emissions trading) might bring about. Various studies 

authored in the U.S. and abroad anticipated that any committed attempt to reduce 

greenhouse gas emissions would stagnate economic growth, costing the American 

Thomas: Legislative Information on the Internet, H.R.776: Energy Policy Act of 1992 (Enrolled Bill)," 
N.a., <http://thomas.loc.gOv/cgi-bin/query/z7cl02:H.R.776.ENR:> (26 November 2001). 
2 8 1 U.S. Department of Energy, Energy Information Administration, Energy Policy Act of 1992: Section 
1605: National Inventory and Voluntary Reporting of Greenhouse Gases, 03 January 2000, 
<http://www.eia.doe.gov/oiaf/1605/policy.html> (25 November 2001). 

http://thomas.loc.gOv/cgi-bin/query/z7cl02:H.R.776.ENR:
http://www.eia.doe.gov/oiaf/1605/policy.html
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economy billions of dollars. According to much of business and industry, the key to 

reducing the uncertainty was to continue with the status quo, while studying further 

climate change processes. Under this approach, economic growth could go forward 

uninterrupted. 

Second, the voluntary reporting requirements were preferable to regulation or 

market-based policy instruments because voluntary measures would not require new 

Congressional authorities. Furthermore, since the Energy Policy Act contained no 

penalties for companies that excluded themselves from voluntary reporting, Congress 
9 R4 

would have no reason to challenge administrative action in this area. New voluntary 

programs could be created with small amounts of new funding, modeled on previous 

initiatives such as the EPA's Green Lights Program, began in 1991. "By signing a 

partnership agreement with EPA, Green Lights participants commit to survey and 

upgrade 90 percent of all domestic facilities with the most energy-efficient lighting 

systems that are profitable, within 5 years of signing the agreement."285 Participation in 

the Green Lights Program is voluntary, and the administrative costs are considerably 

lower than those associated with the implementation and administration of new 

regulations. Indeed, most voluntary programs cost little, while providing firms with 

U.S. Department of Energy, Limiting Net Greenhouse Gas Emissions in the United States, No. DOE/PE-
0101 (Washington D.C.: U.S. Department of Energy, 1991). 
2 8 4 Larry B. Parker and John E. Blodgett, Global Climate Change Policy: From "No Regret" to S.Res. 98 
(Washington, D.C.: Congressional Research Service, 1999). 

U.S . Environmental Protection Agency, The Climate is Right for Action: Voluntary Programs to Reduce 
Greenhouse Gas Emissions (Washington, D.C.: U.S. Environmental Protection Agency, 1992), 7. 
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"discretion and power in target setting and/or in monitoring and compliance" and "give 

room for strategic behaviour by industry." 

Upon Bill Clinton assuming the Presidency in January 1993, the federal 

government strove to address climate change. The Vice-President, A l Gore, was 

particularly interested in environmental issues, increasing the prospects that FCCC 

commitments to stabilize 2000 greenhouse gas emissions to 1990 levels would be taken 

seriously. According to Agrawala and Andresen, the new administration's proactive 

response to climate change "marked a significant departure in American climate policy -

from whether to reduce greenhouse gas emissions to how and by when."2 8 7 

With Clinton and Gore at the helm, in 1993, an attempt was made to pass a BTU 

(British thermal unit) tax based on the heat content of fuel. However, despite Democratic 

majorities in Congress, a Democrat as President, and the supposed purpose of the tax 

(deficit reduction), it was defeated.288 The defeat of the BTU tax is a prime indicator of 

the strength of the energy lock-in in America. Not only were energy interest groups 

economically powerful; they were powerful political actors in their own right through 

their ability to organize and lobby politicians throughout the U.S. Indeed, multinational 

petroleum companies and industrial firms and associations dominated the American 

climate change policy network. This can be partly explained by the fact that historically, 

government intervention in the energy sector except in times of crisis (e.g., military or 

Carlo Carraro and François Leveque, eds., Introduction to Voluntary Approaches in Environmental 
Policy (Boston, Mass.: Kluwer Academic Publishers, 1999), 3. 
2 8 7 Agrawala and Andresen, "Indispensability and Indefensibility?," 462. 
2 8 8 Ronald D. Brunner and Roberta Klein, "Harvesting Experience: A Reappraisal of the U.S. Climate 
Change Action Plan," Policy Sciences 32 (1999): 134; and Agrawala and Andresen, "Indispensability and 
Indefensibility?," 461. 
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supply crisis), had been notoriously absent. Ikenberry relates the unique American 

experience in the following statement: 

Although moments of crisis periodically generated proposals and 
institutional experimentation aimed at developing new state capacities, 
these changes did not become a permanent part of the organizational 
structure of national government. Existing institutional relations of 
business and government preserved a minimalist role for the state. 
National energy goals were pursued within a fragmentary organizational 
context that conferred little unitary power on policy makers and provided 
few instruments for shaping private behavior.2 9 

The fact that global warming was not yet an immediate crisis, in combination with the 

strength of the industrial lobby, and a historical propensity toward reduced government 

involvement in the energy field, were likely all influential factors in spelling the defeat of 

the BTU tax. 

In response to the defeat of the tax, the voluntary requirements contained in the 

Energy Policy Act would be extremely influential upon the Clinton Administration's 

Climate Change Action Plan (CCAP), submitted in October 1993. As early as April 

1993, following the defeat of the BTU tax, President Clinton made it clear in the 

following statement that new regulations or costs were not in the works: 

I am instructing my administration to produce a cost-effective plan...that 
can continue the trend of reduced emissions. This must be a clarion call, 
not for more bureaucracy or regulation or unnecessary costs, but instead 
for American ingenuity and creativity, to produce the best and most 
energy-efficient technology.290 

CCAP is filled with initiatives that are driven by Clinton's guiding philosophy. Public-

private partnerships and voluntary programs are found throughout the document, and the 

G . John Ikenberry, Reasons of State: Oil Politics and the Capacities of American Government (Ithaca 
and London: Cornell University Press, 1988), 78. 
2 9 0 William J. Clinton and Albert Gore, Jr., The Climate Change Action Plan (Washington, D.C.: N.p., 
1993), i . 
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major policies impose few costs. A product of deliberations at the White House 

Conference on Global Climate Change held on June 10-11 in Washington, D.C., CCAP 

9Q1 

was built around two foundation actions, both voluntary. 

The first foundation action, Climate Challenge, "would encourage electric utilities 

and other eligible firms to submit voluntary greenhouse gas reduction portfolios to 

[US]DOE for inclusion in the Energy Information database,"292 mandated by the Energy 

Policy Act. Under the Climate Challenge program, utilities and other volunteers would 

draw up agreements with USDOE's EIA "that spell out the extent of the individual 
901 

member commitments." Nevertheless, the breadth of the formal agreements was to be 

decided upon by each member of the program, and no penalties were in place to ensure 

compliance with such agreements once in place. Furthermore, no third party appraisal 

function was included within the program. At the time of the publication of CCAP in 

October 1993, over fifty electric utilities representing over half of U.S. carbon-based 

generation capacity had written letters of intent to the USDOE, acknowledging their 

commitment to participate in the Climate Challenge program. 

On April 20, 1994, five major electric utilities and associations signed with the 

USDOE a memorandum of understanding (MOU) establishing the responsibilities of 

each party with respect to fulfilling Climate Challenge requirements. The utilities that 

were party to the MOU included the Edison Electric Institute, American Public Power 

Administration, National Rural Electric Cooperative Association, Large Public Power 

291 Ibid, 3. 
2 9 2 Ibid, n.a. 
2 9 3 Ibid 



147 

Council, and Tennessee Valley Authority.294 The MOU clearly states that the individual 

utilities will work to reduce or stabilize greenhouse gas emissions from 1990 levels by 

2000 through available aid from the five associations listed above, whose designation as 

Climate Challenge Program Representatives places them at arm's length from USDOE in 

directing the program. To document individual utilities' actions, each electric utility 

agreed to sign a utility-specific instrument with USDOE. USDOE, in turn, agreed to 

provide technical assistance and information to utilities when possible, remove barriers to 

emission reductions at the state level, and to assist in "the recovery, in electric rates, of 

the costs of Climate Challenge Program activities undertaken by Utility Participants (but 

will not advocate inconsistent rate treatment at state and federal levels)."295 In short, 

USDOE and the electric associations would work together to facilitate individual 

utilities' greenhouse gas emission reduction or stabilization projects, while the individual 

utilities agreed to provide yearly updates on their progress in this regard. 

The second foundation action, Climate Wise, is similar to Climate Challenge in 

that the major aims and objectives are basically the same. However, Climate Wise 

focuses on all of industry rather than a specific sector, while also recognizing energy 

efficiency as the primary means to reduce greenhouse gas emissions. According to 

CCAP, "[tjhrough this program, EPA and [US]DOE will work with industry 

representatives, and other eligible participants, to set and achieve meaningful greenhouse 

gas emission reduction goals. Participants will track their greenhouse gas emission cuts 

through a voluntary reporting mechanism established by the Energy Policy Act..., 

2 9 4 Climate Challenge Memorandum of Understanding, DOE's Energy Partnerships for a Strong Economy: 
Climate Challenge Memorandum of Understanding, n.a., 



148 

Section 1605 (b)."2 9 6 Climate Wise can be differentiated from Climate Challenge with 

respect to the involvement of EPA as the lead agency, working with USDOE to provide 

technical assistance and external peer review for submitted plans. 

Moreover, "Climate Wise encourages comprehensive, cost-effective industrial 

energy efficiency and pollution prevention actions and allows companies to tailor their 

programs to meet the needs and opportunities of their operations." Climate Wise 

participants are simply required to sign a partnership agreement with USDOE and EPA, 

in which they commit to submit an action plan to reduce pollution and greenhouse gas 

emissions associated with their operations within six months of membership. Following 

the submission of an initial plan, updated progress reports are to be supplied to EPA and 

USDOE annually, whereupon they will be included in the database constituted under the 

Energy Policy Act. According to the Partnership Agreement forms, Climate Wise will 

provide the following: 1) access to technical resources; 2) positive public recognition; 3) 

business-to-business exchanges; and 4) access to financial services.298 

Climate Challenge and Climate Wise were the major initiatives pursued by the 

Clinton Administration to encourage the utility and industry sectors to help stabilize 

greenhouse gas emissions in the year 2000 at 1990 levels, a commitment made under 

FCCC. The effectiveness of these programs is not in question here, however, these 

programs and their proposed objectives are important insofar as they influenced Canada's 

<http://www.eren.doe.gov/climatechallenge/cc_mou.htm> (26 November 2001). 
295 Ibid 
2 9 6 Clinton and Gore, Jr., Climate Change Action Plan, n.a. 
2 9 7 U.S. Environmental Protection Agency, The Climate Change Action Plan and Climate Wise, 01 
February 1999, <http://www.epa.gov/oppeinet/oppe/climwise/cwweb/ccap.htm> (26 November 2001). 
2 9 8 U.S. Environmental Protection Agency, Climate Wise Partnership Agreement, n.a., 
<http://www.epa.gov/oppeinet/oppe/climwise/cwweb/agree.htm> (26 November 2001). 

http://www.eren.doe.gov/climatechallenge/cc_mou.htm
http://www.epa.gov/oppeinet/oppe/climwise/cwweb/ccap.htm
http://www.epa.gov/oppeinet/oppe/climwise/cwweb/agree.htm
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major actions regarding climate change commitments. The next part of the chapter 

details the Canadian position vis-à-vis climate change. The particular focus is the debate 

surrounding the choice of the main Canadian policy instrument to reduce greenhouse gas 

emissions. Central to such a debate is the role of the upstream petroleum industry in 

association with the province of Alberta in ensuring that American plans were not 

overlooked in the drafting of that policy instrument. 

The Canadian Position 

The eventual adoption of the VCR can be documented through the activities of 

separate governmental bodies. These include, in chronological order: 1) the drawing up 

of an international position by Canada's consultative committees at Rio, Brazil in 1992, 

which included the Climate Change Convention Advisory Committee (CCAC) and the 

Provincial-Territorial Advisory Committee (PTAC); and more importantly 2) the 

Canadian Council of Ministers of the Environment (CCME) decisions at Bathurst, New 

Brunswick in November 1994 based on the reports produced by the Climate Change Task 

Group (CTG) of the National Air Issues Co-Ordinating Committee (NAICC). Before 

delving into these more limited periods, however, a short history is provided of climate 

change discussions in Canada. 

Two important considerations are discussed at this point to identify the contrast 

between Canadian and American environmental policy-making. Unlike the American 

federal government's powers in the environmental field in relation to the states, the 

Canadian federal government is much more restricted with respect to the formation of 

national environmental policy. According to Rabe, "Ottawa has established a variety of 
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national legislation, but most decisions on standards, permitting, monitoring, inspection, 

and enforcement are left to its subnational units."299 The reality in Canada is that 

provinces have sufficient jurisdictional powers under the Canadian Constitution to decide 

for themselves what level of environmental protection will be provided. 

Secondly, Canada does not share the American propensity to regulate 

environmental affairs. Instead, the federal government and provinces are hesitant to give 

in to environmentalists' demands, unless public opinion about an issue is strong enough 

to make its resolution politically expedient. Due to the federal government's lack of clear 

constitutional authority over the environment, regulatory activities are often viewed with 

much apprehension by the provinces. In turn, the provinces will seldom act unless the 

federal government attempts a power grab. The Green Plan, for example, was mainly a 

budgetary document listing a number of new spending initiatives available to the 

provinces. Nevertheless, prior to its passage in Parliament, much concern was expressed 

over the possibility that Ottawa might include a gas tax. Without public opinion 

pressuring the federal government to take an active role toward environmental problems, 

little incentive exists for Ottawa to take a proactive stand when only disharmony, rather 

than votes, will be gained. 

Background 

On September 24, 1987, The Canadian Council of Resource and Environment 

Ministers released the Report of the National Task Force on Environment and Economy. 

The report brought to light the complex relationship between the environment and 

2 9 9 Rabe, "Federalism and Entrepreneurship," 290. 
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economy, and recommended "Canada should provide support to the recommendation of 

the World Commission on Environment and Development that there be a U.N. global 

conference on environment and development."300 Brian Mulroney, spurred on by public 

opinion, was committed to making Canada a world leader in environmental policy. 

Global warming, an international problem of increasing significance, would intersect 

with Prime Minister Brian Mulroney's aspirations, putting Canada on course to take the 

lead in climate change negotiations. 

Climate change left the realm of scientific debate and entered the international 

political arena in 1988, at the Toronto Conference on Changing Atmosphere.301 At the 

time of the conference, the Canadian prairies and the American Mid-West were 

experiencing an extreme drought, brought on by record temperatures.302 Naturally, there 

arose concern about other possible effects of increased global temperatures, and the issue 

began to take on a life of its own, even leading Mulroney to call for an international Law 

303 

of the Atmosphere. Following the Toronto conference a number of high profile 

conferences were held in rapid succession at the international level, including the Summit 

Meeting on the Protection of the Atmosphere in The Hague in 1989. At the convention, 

Canadian Council of Resource and Environment Ministers, Report of the National Task Force on 
Environment and Economy, 15. 
3 0 1 Heather A . Smith, "Chicken Defence Lines Needed: Canadian Foreign Policy and Global 
Environmental Issues," in Fen Hampson, Norman Hillmer, and Maureen Appel Molot, eds., Canada 
Among Nations 2001: The Axworthy Legacy (Don Mil ls , Ont.: Oxford University Press, 2001), 218. One 
of the main conference recommendations was that levels of carbon dioxide ( C 0 2 ) - a major contributer to 
greenhouse gas emissions - be reduced by 20 percent by 2005. See David Runnalls, "The Road from Rio," 
in Christopher J. Maule and Fen Osier Hampson, eds., Canada Among Nations, 1993-94: Global Jeopardy 
(Ottawa, Ont.: Carleton University Press, 1993), 134. 
3 0 2 Halucha, "Climate Change Politics and the Pursuit of National Interests," 288. 
3 0 3 Litfin, "Advocacy Coalitions Along the Domestic-Foreign Frontier," 243. For a detailed history of 
Canada's role in framing the scientific issues surrounding climate change from the 1950s onward, see 
Parson et al, "Leading while Keeping in Step," 240-243. 
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23 countries signed The Hague Declaration, whose main recommendation was a global 

convention on climate change.304 

The government of Canada, a proactive player in the international negotiations, 

also took steps domestically to raise attention to the problem of climate change, along 

with its possible effects on Canada's economy and environment. For example, Lucien 

Bouchard, the high profile Minister of the Environment from Quebec, "declared publicly 

that Canadians should be prepared to change their lifestyles radically to combat global 

305 

warming." Bouchard was also given the go-ahead by Mulroney to create a federal 

environmental plan backed by new monies, a government response to the growing 

specter of environmental concern among the public. The Green Plan committed the 

federal government to consult with the provinces and other stakeholders before 

developing new regulations to deal with climate change.306 It also listed as one of the 

government's objectives, to reduce greenhouse gas emissions to 1990 levels by the year 

2000. 

Buoyed on by international pressures and domestic public opinion, the federal 

government brought its climate change objectives with it to Rio de Janeiro, Brazil, where 

UNCED was being held. Initially, the possibility existed that the talks would collapse if 

the U.S. chose not to participate, however, major concessions were made by the 

organizers of the conference to convince the U.S. government to send a delegation.307 

After concerted discussion and negotiation, the FCCC was opened for signing. Over 150 

3 0 4 Ibid. 
3 0 5 Ibid. 
3 0 6 G . Bruce Doern and Thomas Conway, The Greening of Canada: Federal Institutions and Decisions 
(Toronto, Ont.: University of Toronto Press, 1994), 99. 
3 0 7 A t the time of the Earth Summit, George Bush Sr. was President of the United States. 
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nations signed the FCCC, Canada among them. The key objective of the Convention was 

essentially the same as that found in Canada's Green Plan, the reduction of carbon 

dioxide (CO2) emissions from fossil fuels to 1990 levels by the year 2000.3 0 8 

Canada at Rio 

Canadian debate prior to the signing of the FCCC mainly revolved around the 

implications of climate change mitigation on Canada's economy, while also considering 

the harmful effects of continuing along the present course of economic development. 

The federal government, facing increased regional disharmony, acted cautiously 

throughout the early international discussions. At Rio, the provinces, along with 

industry, were involved in the negotiating process through the use of two separate 

consultative committees. CCAC included representatives from affected federal 

departments and industry, while PTAC was composed of provincial environmental and 

energy ministers.309 Of the two committees, the provincial committee was less active 

than CCAC "because key energy provinces such as Alberta were exercising pressure 

through ministers and departments, and because the impact of CO2 emissions reductions 

varies greatly among the provinces."310 CCAC and PTAC were both products of the 

work of the CCME. The CCME perspective can be found in its Strategic Overview, 

1992, which states: 

National responses to this issue can be developed in a coordinated manner 
under the forthcoming Comprehensive National Air Quality Management 
Agreement. A key concern is developing the strategy for jurisdictions to 

3 0 8 Derek Paul, "Climate Change: Facts, Strategies, Choices and Innovations," Social Indicators Research 
42(1997): 125-126. 
3 0 9 Smith, Canadian Federalism and International Environmental Policy Making, 7. 
3 1 0 Doern, Green Diplomacy, 125. 
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share the responsibility for reaching the stabilization target. To facilitate 
preparation of Canada's negotiating position on the Climate Change 
Convention, Canada has established a federal-provincial advisory 
committee of environment and energy ministries as well as a multi-

311 

stakeholder group. 

To further include provinces in the Rio bargaining process, they were allowed to 

appoint advisors to the Canadian Delegation to the Intergovernmental Negotiating 

Committee for the Framework Convention on Climate Change.312 Although the 

provincial delegates only functioned as advisors, the nature of the problem and its 

solution required their input. Additionally, any overt attempt to keep provinces out of the 

process would have resulted in new tensions between the federal government and its sub-

national contemporaries. Including the provinces in the negotiating process reduced the 

potential for future environmental turf wars, and was consistent with the more 

harmonious relations created between the two levels of government in previous years.313 

Despite the federal government's apparent good faith in involving industry and 

other levels of government in the process to create an international position on climate 

change, key actors in the policy network looked to exploit the multiple veto points and 

institutions at their disposal to ensure the best interests of the petroleum industry and its 

own economic future were guaranteed a safe haven from the needless intervention of a 

meddling federal government. The main aim was to ensure that an excessive regulatory 

regime not be propped up at the federal level that would impose upon Alberta an undue 

amount of economic hardship. The clearest concern to the province was the imposition 

3 1 1 Canadian Council of Ministers of the Environment, Strategic Overview, 1992 (Winnipeg, Man.: 
Canadian Council of Ministers of the Environment Secretariat, 1992), 8. 
3 1 2 Smith, Canadian Federalism and International Environmental Policy Making, 8; and Alberta Energy, 
Annual Report, 1991/92 (Edmonton, Alta.: Alberta Energy, 1993), 23. 



155 

of a federal carbon tax, an idea bandied about even prior to the release of the Green Plan. 

As the province most conscious of any federal incursion on provincial natural resource 

rights, the Alberta government under then-Premier Don Getty considered climate change 

a threat to the province's energy industry, analogous to the National Energy Program 

(NEP). 

In 1990, CAPP's predecessor, the Canadian Petroleum Association (CPA), stated 

its views on economic instruments associated with new environmental initiatives: 

The CPA does not support discriminatory environmental taxes; if the 
government introduces taxes for any environmental reason (e.g., emissions 
or violations), or in any other way collects money for environmental 
protection, the CPA strongly believes such revenues should be committed 
to environmental protection programs, rather than added to general 
government revenues.314 

Within the same report, CPA emphasized the need for its association to play an active 

role in determining any and all new regulations and economic instruments that would 

affect its interests. CPA's position as the lead actor for energy supply and production 

allowed it considerable weight with the Alberta government. The association used its 

shared interest with the government of Alberta in increased fossil fuel exports and a 

strong oil and gas industry to encourage Getty to oppose greenhouse gas emission targets. 

In doing so, CPA used a two-pronged strategy to influence Canada's negotiating position. 

First, it supported the Alberta government's role in restricting the activity of PTAC, 

while making its position known to the federal government through CCAC. On a second 

3 1 3 Canadian Council of Ministers of the Environment, Statement of Interjurisdictional Cooperation on 
Environmental Matters (Ottawa, Ont.: Canadian Council of Ministers of the Environment, 1992). 
3 1 4 Canadian Petroleum Association, Response to Environment Canada's "Framework for Discussion on 
the Environment: " A Summary of Issues for Input into "The Green Plan: A National Challenge" (Calgary, 
Alta.: Canadian Petroleum Association, 1990), 6. 
3 1 5 Ibid, 36-37. 



156 

level, CPA could count on the provincial advisor at Rio to make clear to the federal 

government Alberta's limited support for any convention that might impose a negative 

impact on Alberta's oil and gas industry. 

The Alberta government would require little pressure from CPA to lobby the 

federal and other provincial governments in this way. According to a discussion paper 

prepared by the Alberta Oil Sands Technology and Research Authority in 1989: 

...the energy-related emissions of CO2 in Alberta are the highest per 
capita of any province in Canada, primarily as a result of two factors: the 
very high proportion of electricity generated from coal, and the fact that 
all of the CO2 associated with production and processing of fuels is 
emitted within the province, even though four-fifths of the oil and natural 
gas are exported.31 

Through this report and others, the Alberta government was made aware that potential 

restrictions on CO2 to meet Canada's stated international commitment would carry with it 

a considerable burden for the economy. The oil and gas industry was already 

experiencing considerable financial difficulties, and meeting restrictive new 

environmental regulations were a major concern for both the province and energy 

interests.317 

Another report authored by the Environment Council of Alberta expanded on 

what reductions of CO2 emissions alone, by 20 percent to 1988 levels (Toronto 

318 

Conference target) by the year 2005 would mean for Alberta's economy. In 1988, the 

report listed production of fossil fuels as "worth more than $14 billion to Alberta's 

economy."319 Of this amount, $4.4 billion resulted from the production of natural gas, 
3 1 6 Wiggins and Yurko, The Greenhouse Effect and the Alberta Fossil Fuels Industry, 8. 
3 1 7 PowerWest Financial Ltd., Canadian Upstream Oil & Gas Industry Profitability, i i i . 
3 1 8 Lil ley and Webb, Climate Warming?, 42. 
3 1 9 Ibid. 



157 

$7.7 billion was attributed to production of crude petroleum, and $456 million was from 

coal production.320 To reach the Toronto target, emissions would have to be reduced 

from their 1988 level of 124 mégatonnes to about 100 mégatonnes by 2005, a year for 

which it was estimated that Alberta energy requirements would reach 176.8 mégatonnes. 

The blow to Alberta would be especially harsh because it was already clear in 1990 that 

the government would not receive credit for emission reductions for which it made a 

contribution in other jurisdictions. The move away from coal and oil to natural gas 

supplied by Alberta to other provinces or states would not be factored into emission 

reductions in Alberta, but would accrue only to the other jurisdiction. Meanwhile, 

Alberta would be responsible for any emissions associated with enhanced production of 

oil, gas, and coal. Achieving a large drop in emissions under such a formula would have 

disastrous effects for the Alberta economy: 

If a mere 20 percent reduction in production from 1988 levels occurred for 
all fossil fuels then production of conventional oil would fall to below the 
sales levels last experienced in 1982, the low point in oil markets in the 
1980s. Natural gas production would be slightly above 1983 sales levels, 
the lowest volume sold in the 1980s. And a 20 percent decrease in coal 

• 1 

production would bring sales down to 1984 levels. 

The figures listed above clearly reveal that Alberta and CAPP would suffer from any 

international treaty that set emission reduction targets. For Alberta it would mean a 

considerable loss of government revenue from reduced royalties, taxes and capital 

investment. While for CAPP it would mean reductions or limits in the development and 

supply of fossil fuels, along with an eventual move away from its products, whether at 

3 2 0 Ibid 
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the upstream or downstream end of the petroleum industry. Consequently, the 

government of Alberta and CAPP worked together to obstruct any Canadian reduction 

commitments at Rio. 

Environmental and other NGOs, including CAN, Pollution Probe, and the 

Canadian Council for International Co-operation also took part in the deliberations prior 

to Rio, yet had little success in pressuring the Canadian government to play a leadership 

role in forging the treaty. Their greatest achievement gained at Rio could be described as 

the "improvement to the environmental decision-making process."323 The federal 

government acted mainly as a mediator between the various camps, giving the impression 

to Janine Farretti, executive director of Pollution Probe that there was a "new sense of 

partnership" with the government in responding to environmental problems.324 Despite 

this enthusiasm, "[t]he major Canadian ENGOs stayed away from the consultative groups 

throughout and criticized the absence of targets and schedules, but they did not go out of 

their way on climate change issues to seek to embarrass their own government at Rio." 3 2 5 

This point indicates that although ENGOs were beginning to work with governments in 

Canada, there remained some resistance to what was perceived to be government inaction 

based on industry concerns. 

Canada's oil and gas industry is divided into two main categories: the upstream producing sector and the 
downstream refining and marketing sector. The upstream sector includes the exploration and production 
side of oil and gas activities, while the downstream sector includes the fuel retailers and wholesalers, 
producers of refined petroleum products, petrochemical companies, and distribution systems such as 
utilities and pipelines. See Canadian Association of Petroleum Producers, Our Industry, n.a. 
<http://www.capp.ca/> (25 January 2002). 
3 2 3 James Rusk, "Groups Demand Rio Action Plan from Government," The Globe & Mail, July 08, 1992, 
sec. A , 6. 
3MIbid. 
3 2 5 Doern, Green Diplomacy, 76. 

http://www.capp.ca/
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The federal government, of course also had a role to play at Rio, through 

Environment Canada (EC) and the Department of External Affairs and International 

Trade (DEAIT), but these agencies were most certainly in contact with the Prime 

Minister's Office and cabinet throughout the discussions. The Department of Energy, 

Mines and Resources (EMR) would also play an important role in the deliberations, 

through its expertise on energy matters. Not surprisingly, the federal government's major 

strategy was to reveal a commitment to addressing climate change, with policies to reach 

this commitment to be decided upon in the future, in order to appease environmental 

groups and nonrenewable energy interests as well as environmental industrialists. 

However, the simple reality was that these symbolic commitments did not endanger 

economic growth, the macro-economic objective of a government committed more than 

ever to market principles. 

The result was a federal government commitment to stabilize greenhouse gas 

emissions to 1990 levels by the year 2000. Although a blow to Alberta and the fossil 

fuels industry, the fight would now move to the domestic front, where Alberta and CAPP 

would be well situated to resist calls by environmental groups such as the Sierra Club and 

Greenpeace to introduce new regulatory and economic instruments to reduce Alberta's 

high levels of greenhouse gas emissions. Similarly, other provincial government 

departments and agencies, and their federal counterparts would also be unable or 

unwilling to overcome Alberta and CAPP's race to the bottom. Through use of its 

different resources, such as knowledge, economic clout, and insider ties to government, 

CAPP would be able to advance voluntary instruments, based on the Canadian Industry 

Program for Energy Conservation (CIPEC) and the American voluntary reporting 
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requirements defined by programs like Climate Challenge and Climate Wise. It would do 

so by lobbying key federal and provincial ministers, co-operating with other associations 

and firms, and supporting a media campaign aimed at tying climate change regulations to 

the NEP. 

The Bathurst Round 

The next major step in negotiating Canada's position on climate change was set 

for November 1994, when federal, provincial, and territorial energy and environment 

ministers would meet to hammer out their differences. After Rio, federal and provincial 

governments had put in place co-ordinated mechanisms to consider a national strategy on 

global warming. The Joint Ministers Meeting (JMM) of ministers of energy and 

environment, created under the Comprehensive Air Quality Management Framework was 

to take the lead in developing Canada's stance. In November 1993, energy and 

environment ministers from both levels of government agreed "to deal effectively with 

air quality problems in a manner which encourages coordinated approaches and avoids 

duplication of effort," and "discussed a draft report on Canada's situation regarding 

• • 327 

global warming and the need for further actions." Government ministers also agreed to 

develop policy options aimed at responding to climate change, in particular, reaching 

Canada's commitment to stabilize greenhouse gas emissions by the year 2000. 

Various reports were also commissioned, such as Canadian Options for 

Greenhouse Gas Emission Reduction and The Challenge of Climate Change: Policy 
3 2 6 Smith, Canadian Federalism and International Environmental Policy Making, 8. 
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Options for Canada. Interest groups and academic think tanks also contributed to the 

wider debate on how to reduce Canada's share of greenhouse gas emissions.330 The 

interest in climate change and the number of actors looking to influence the process was 

substantial throughout the country. The possibility that common ground could be 

reached between governments, industry, environmentalists, and other interests looked 

promising. 

In 1994, the bubble began to burst. Various options, especially those of a 

regulatory nature were dismissed by the energy and automotive lobbies as not viable in a 

competitive environment. Especially contentious to the energy industry and the province 

of Alberta was the possibility of a carbon tax, which might be imposed by the federal 

government. The carbon tax initiative was just one of 88 measures recommended to the 

J M M at the conclusion of the 1993-94 national consultation process on climate change.331 

The mention of a carbon tax, coupled with fears about Sheila Copps - then Minister of the 

Environment as well as Deputy Prime Minister - seriousness about meeting Canada's Rio 

TIT 

commitments elicited a vocal and unsupportive response from business and industry, 

discussed below. Despite Liberal Prime Minister Jean Chretien's remarks dismissing the 

Joint Meeting of Energy and Environment Ministers, Communique, No. 830-491/014 (Saskatoon, Sask.: 
Joint Meeting of Energy and Environment Ministers, 1993). 
3 2 8 Ibid. 
3 2 9 C O G G E R Panel, Canadian Options for Greenhouse Gas Emission Reduction (Ottawa, Ont.: The Royal 
Society of Canada, 1993); and G. Rhéaume, The Challenge of Climate Change: Policy Options for Canada 
(Ottawa, Ont.: The Conference Board of Canada, 1993). 
3 3 0 For example, see Hirsch, The Climate for Debate. 
3 3 1 Robert Hornung and Matthew Bramley, Five Years of Failure: Federal and Provincial Government 
Inaction on Climate Change During a Period of Rising Industrial Emissions (Drayton Valley, Alta.: The 
Pembina Institute for Appropriate Development, 2000), 1. 
3 3 2 See Christopher Serres, "Here Comes the Carbon Tax," Alberta Report, 29 August 1994, 7; and David 
Crane, "Copps Details Plan to Fight Global Warming," The Toronto Star, 23 March 1994, sec. B , 2. 
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possibility of a federal carbon tax , the issue would be played out in the media, 

especially in the West, where images of the NEP remained fresh in governments' and 

industries' collective memories. 

According to the Fifth Estate, a Canadian television news program, the most 

influential group in the climate change talks was The Friday Group, described as possibly 

one of "the most impressive collection of backroom boys in our political process."334 

The little known alliance was headed by the Canadian Association of Petroleum 

Producers, and included top executives from "the mines, the banks, Imperial Oil, Quebec 
T T C 

business, [and] the energy sector." Tom Spears, a writer at The Montreal Gazette, 

reported in 1997 that, according to senior government officials, "the Friday Group is a 

strong and unified force opposing regulations to fight climate change...."336 Among 

other things, the informal group was active at the CCAC meetings,337 working closely 

alongside the federal Minister of Natural Resources Anne McLellan, an MP from 

Edmonton, Alberta. 

The Friday Group, along with other influential industry groups such as the Coal 

Association of Canada, used a three-pronged strategy to influence the federal 

government's climate change policy. First, they continued to question the science behind 

3 3 3 Terence Corcoran, "Goodbye Carbon Tax, Hello Sanity," The Globe & Mail, 01 June 1994, sec. B, 2. 
3 3 4 Francine Pelletier, host, "The Canadian Way," The Fifth Estate, C B C - T V , 19 November 1996, 
transcript. 
3 3 5 Ibid. Other members of the Friday Group include the Mining Association of Canada, Canadian 
Chemical Producers' Association, Canadian Petroleum Products Institute, Business Council on National 
Issues, Canadian Pulp and Paper Association, Canadian Chamber of Commerce, Canadian Electrical 
Association, and Canadian Vehicle Manufacturers' Association. 
3 3 6 Tom Spears, "B ig Industry Combines Forces to Fight Regulation: Influential Friday Group Favours 
Voluntary Compliance Over Legislated Environmental Standards," The Gazette (Montreal), 29 July 1997, 
sec. E, 2. 
3 3 7 Ibid. 
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global warming, a tactic used most successfully in the U.S. during the initial stages of 

climate change negotiations. Although admitting that industry had realized global 

warming was a threat worth addressing, the Friday Group argued that the science behind 

the problem was not yet sophisticated enough to warrant a vigorous precautionary stance 

(i.e., new regulations). 

The second part of the strategy focused on lobbying governments at both the 

federal and provincial levels, especially in Alberta, to place enormous pressure on the 

government to not impose strict new legislation. The Friday Group attended closed door 

meetings, lobbied government departments, invited politicians to presentations, made oral 

and written submissions to various committees of cabinet, Parliament, and legislatures, 

and funded research aimed at undermining governments' commitment to climate change 

reductions. In particular, in meetings with politicians and key bureaucrats, a recurring 

theme was presented: Canada would face economic ruin if it attempted to meet the 

greenhouse gas emission levels committed to in Rio, mainly as a consequence of 

Canada's weakened competitive position vis-à-vis the U.S. 

Evidence of the federal government's support of industry's and Alberta's effort to 

weaken a domestic climate change program is available in a report released only a month 

before the Bathurst meeting. Commissioned by the Energy Department, the report 

warned that meeting Canada's climate change commitments "would cut economic growth 

by 0.5 per cent in the year 2000."340 Moreover, the report forecast that stabilizing 

3 3 8 Dianne Saxe, "Christine Who?: The Federal Environment Ministry has Subsided into a Junior 
Department," Hazardous Materials Management Magazine, September 1997, 70. 
3 3 9 Newell, Climate for Change, 103. 
3 4 0 Dan Westell, "Global Warming Battle Could Cool the Economy," The Globe & Mail, 8 October 1994, 
sec. A , 5. 
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greenhouse gas emissions would require private investment levels of between $17-billion 

and $35-billion over the next 20 years.341 According to Nick Martin, a senior 

government official in the Department of Energy, the energy industry and Alberta would 

be most affected by a restrictive climate change program. 

The third element in industry's strategy revolved around the actions of Canada's 

chief trading partner, the U.S. As mentioned above, Clinton and Gore unveiled their 

laxer CCAP in October 1993. The plan focused on a number of voluntary initiatives 

aimed at building partnerships with industry. One of the policies - Climate Challenge -

allowed electric power companies to initiate customized CO2 action plans, through which 

the companies could come up with cost effective solutions to eliminate a primary 

greenhouse gas.342 The program, characterized by a carrot, rather than stick, approach, 

was welcomed by American industry, and criticized by environmentalists.343 

Canadian industry groups, most notably members of the Friday Group, reacted 

positively to the American plan. Due to its flexibility and its symbolic value to the 

public, the Business Council on National Issues (BCNI) adopted the voluntary approach 

as the preferred response to climate change in Canada. Ken F. McCready, a member of 

BCNI and President and Chief Executive Officer of both TransAlta Utilities Corporation 

and TransAlta Energy Corporation, made the following statement in Canadian Business 

Review: 

The United States recently instituted a voluntary approach for the 
achievement of its greenhouse gas stabilization goal—a flexible program 
that resulted in most major U.S. utilities accepting "Climate Challenges" 

341 Ibid. 
3 4 2 J. Raloff, "Clinton Unveils New 'Greenhouse' Policy," Science News, 23 October 1993, 263. 
3 4 3 Barbara Ruben, " A Long Way from Earth Day," Environmental Action, 25 (1994): 34-36. 
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under which they will pursue their individual climate change targets. 
Canada has the opportunity to learn from the recent experience of the 
United States and to establish an effective voluntary approach for 
greenhouse gas stabilization in Canada. A flexible voluntary program 
would provide Canadian industry with the opening for developing 
innovative and cost-effective means of stabilizing its net contribution to 
greenhouse gas emissions into the atmosphere.344 

The American position on climate change opened the door for The Friday Group and its 

members to alter its position on climate change, justifying its policy prescription through 

the competitive disadvantage Canadian industry would face if it did not follow the 

American plan. In fact, prior to the American policy turn and McCready's statement, 

little mention is made of a voluntary approach for Canada. A scan of key policy option 

documents between 1993 and 1994 reveals little attention to the role of voluntary 

initiatives. Instead, much of the focus revolves around market mechanisms and 

traditional command and control approaches. When voluntary measures are discussed, 

they are often considered a supplement to stronger actions that are less prone to the 

potential for ineffectiveness. 

In support of the oil and gas industry's clear position on climate change 

mitigation plans, the Alberta government moved to consolidate its position alongside that 

of the powerful energy associations, led by CAPP. Alberta's ministers of energy and the 

environment, Pat Black and Ty Lund, along with their federal counterpart from Alberta, 

Anne McLellan, made it clear just prior to the JMM in Bathurst, New Brunswick in 1994 

that Alberta would only agree to voluntary measures to reduce greenhouse gases. Black 

stated "there's no point in looking at anything but voluntary measures," and also 

Ken F. McCready, "Executive Forum: Global Climate Change: A Challenge for Business Leadership," 
Canadian Business Review, Summer 1994, 39. 
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commented that "any form of taxation discrimination against Alberta industries will not 

be tolerated."345 Meanwhile, McLellan looked to shore up support for a voluntary 

approach to combating climate change, announcing a new retrofit plan for federal 

government buildings and a new plan to encourage drivers to waste less gas.346 

Immediately following the talks, Black reiterated the province's position in 

Alberta's legislative assembly: 

The position we put forward was the position that was developed through 
CASA [Clean Air Strategy for Alberta]. You've heard me talk about 
CASA in this House before. That position was to go forward with 
voluntary measures and a national registry program. The position we said 
that we would not accept was to go into extensive regulatory processes 
that would be a burden without any kind of justification or added comment 
by the federal government. That was the position we put forward.347 

A search of the Alberta Hansard for the year previous to the Bathurst meeting shows that 

"ÌAQ 

no voluntary program to respond to climate change was even mentioned. Furthermore, 

CASA recommended voluntary actions but made no specific mention of a voluntary 

challenge program. In contrast, the draft of the Report on Options for Canada's National 

Action Program on Climate Change, released in September 15, 1994 for ministers and 

interested stakeholder's consumption before the Bathurst meeting, featured a voluntary 

challenge program prominently.349 Presumably, industry groups had succeeded in 

making a voluntary challenge the centrepiece of the climate change program before the 

start of federal-provincial talks on the matter. This assessment of the situation agrees 

3 4 5 George Koch, "Alberta Wins on C 0 2 , " Alberta Report, 21 November 1994, 18. 
3 4 6 Westell, "Getting a Leg Up in Energy Efficiency," 5. 
3 4 7 Province of Alberta, Alberta Hansard, 23d Legislature, 2d session, vol. IV (1994), 2964. 
3 4 8 Ibid., n.a.. 
3 4 9 Canada, National Ai r Issues Coordinating Committee, Climate Change Task Group, Report on Options 
for Canada's National Action Program on Climate Change, Preliminary Draft, September 15, 1994: 
Appendix A : Summary of Potential Measures (Ottawa, Ont.: Climate Change Task Group, 1994), 1. 
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with Doern's finding that the talks of the CCAC figured more prominently than those of 

the PTAC in international talks prior to the signing of the Rio Convention. The oil and 

gas industry continued to hold sway with the federal government, and in particular the 

Alberta government at the provincial level, long after the Rio talks ended. 

Furthermore, Ty Lund, Alberta's Minister of Environment, towed the industry 

line during and shortly after the Bathurst meeting. In defending voluntary action, he 

repeatedly pointed to the example set by the U.S.: "My argument from day one has been 

that it's pretty ridiculous to even think about looking at an area the size of Canada...we 

have a trading partner and competitor that produces 23% of the CC_ emissions to 1990 

ISO 

levels...." In another statement, Lund commented that the U.S. was only looking at 

making voluntary changes, so Canada should follow.3 5 1 

The BCNI, in a document released five days before the Bathurst meeting, also 

defended the voluntary approach in light of American decision-making. It's policy 

position paper entitled Climate Change: A Strategy for Voluntary Business Action, makes 

the following statement: 
A voluntary program would have considerable advantages over either 
regulations or new taxes. A voluntary program is a significant component 
of the climate change action plan adopted by our major trading partner, the 
United States. For Canada to choose a different course could have a 

352 

negative impact upon our competitive position. 

The BCNI's Task Force on the Environment was mainly composed of heads of 

influential energy companies headquartered in Alberta. Membership included the CEO's 
3 5 0 Colby Cosh, "Sheila's Hot A i r Level Keeps Rising," Alberta Report, 4 December 1995, 19. 
3 5 1 Anonymous, "Alberta Says No Way to Anti-Pollution Plan," The Edmonton Journal, 8 November 1994, 
Final edition, sec. A , 1. 
3 5 2 Business Council on National Issues, Task Force on the Environment, Climate Change: A Strategy for 
Voluntary Business Action (Ottawa, Ont.: Business Council on National Issues, 1994), 2. 
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of TransAlta, PanCanadian, Alberta Energy, and Shell, to name a few. Overall, many 

portions of their plan were adopted by the federal government and the provinces as the 

main strategy to reach Canada's greenhouse gas commitments. 

According to the federal government, the VCR, at is conception, was comprised 

of five major components: challenge, registry, verifiability, recognition, and 

evaluation. Basically, the plan challenges participants (i.e., individuals and 

organizations) to publicly commit to reducing their emissions of greenhouse gases 

through submission of an action plan. The action plan details the expected reductions 

and should include verifiable information, such as past, present, and future emission 

levels. Each year, participants in the plan would submit updates of actions taken and 

their proposed effects. Evaluation is made possible through participants' sharing of 

information, while public recognition is a direct result of participants' successful 

reduction of emissions.354 The plan would be strictly voluntary, including no specific 

agreements or legislated commitments. In fact, participants would be completely left to 

their own devices in creating plans. Mainly, governments as active participants in, and 

i c e 

leaders of, the VCR would act in both a persuasive and educational manner, while 

allowing for self-regulation. Furthermore, the VCR was not written into any specific 

legislation and was publicly funded by Canadian governments. 

3 5 3 Canada, Canada's National Action Program on Climate Change, 18. 
3 5 4 Ibid. 
3 5 5 Kathryn Harrison, "Retreat from Regulation: The Evolution of the Canadian Environmental Regulatory 
Regime," in G. Bruce Doern, Margaret M . H i l l , Michael J. Prince, and Richard J. Schultz, eds., Changing 
the Rules: Canadian Regulatory Regimes and Institutions (Toronto, Ont.: University of Toronto Press, 
1999), 129. 

3 5 6 Richard N . L . Andrews, "Environmental Regulation and Business 'Self-Regulation'," Policy Sciences 
31 (1998): 177-197. 
3 5 7 A n evaluation of the success or failure of the V C R does not fall within the scope of this thesis. 
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The VCR was more clearly elaborated upon in April 1995, in a document entitled 

Canada's Climate Change Voluntary Challenge and Registry: Participant's 

Handbook?59, Almost identical to the American Climate Challenge, participants were 

expected to first submit a letter of intent "confirming a commitment to limit or reduce net 

greenhouse gases." Following this step, an action plan would be produced by the 

participant and subsequent annual progress reports submitted. Al l progress reports and 

letters of intent would be made available to the public through the VCR, and like Climate 

Wise, improvements in energy efficiency would make up a significant portion of the 

submissions. In addition, Natural Resources Canada (NRCan) signed MOUs with the 

following five energy-related associations: 1) CAPP; 2) The Canadian Electrical 

Association; 3) The Canadian Energy Pipeline Association; 4) The Canadian Gas 

Association; and 5) The Coal Association of Canada. These MOUs were all signed 

between January and August of 1995 and made the following stipulations: 

...the associations agreed to support the voluntary approach to mitigate 
greenhouse emissions, report on activities and results, and to encourage 
and support the participation of their members. For its part, NRCan has 
agreed to provide information and support for associations and their 
members in pursuit of these goals. 

Furthermore, the MOU between NRCan and CAPP states that, "the expectation is that 

CAPP can play the role of a catalyst with its member companies to encourage enrolment 

in the VCR, facilitate data and information exchange, and develop mitigative approaches 

3 5 8 Natural Resources Canada, Voluntary Challenge and Registry Office, Canada's Climate Change 
Voluntary Challenge and Registry (VCR): Participant's Handbook (Ottawa, Ont.: Natural Resources 
Canada, Voluntary Challenge and Registry Office, 1995). 
3 5 9 Ibid., 1. 
3 6 0 C A P P was the first association to sign an M O U . Anne McLellan, the Minister of NRCan and the 
Chairman of C A P P , David P. O'Brien on January 20, 1995, signed the M O U . 
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to the challenge of limiting and reducing greenhouse gas emissions from their 

operations."362 In effect, NRCan was relying on CAPP to carry on monitoring functions 

normally reserved for state actors, on an issue that required Canada to meet international 

commitments. Much like the Climate Challenge, associations would monitor their 

members' actions toward climate change, while the federal government offices provided 

information and oversaw the registrant database. 

The adoption of the VCR as the main policy in the effort to meet Canada's Rio 

commitments was indicative of a process whereby environmental interests, concerned 

citizens, and "would be" policy entrepreneurs (i.e., Sheila Copps) were essentially cut off 

from serious government discussions on climate change. Following Rio, environmental 

groups, the leaders in the movement for a strong regulatory regime at the domestic level, 

were confident that governments would take a proactive approach to meeting Canada's 

commitments. However, as negotiations moved forward it became increasingly evident 

that the oil and gas industry and the province of Alberta would dictate the proceedings, 

using their powerful contacts and wide-ranging financial resources. 

The fear among supporters of strong government action that a weak international 

environmental regime would lead to a similarly weak domestic program rang true, 

especially following Bathurst. Of the three major proposals identified for discussion at 

• 363 • * • 

the Bathurst meeting, only the program involving voluntary measures was given any 

serious consideration. At the time, British Columbia's Minister of the Environment, 
3 6 1 Natural Resources Canada, Canada's Climate Change Voluntary Challenge and Registry (VCR): 
November 1995 Progress Report (Ottawa, Ont.: Natural Resources Canada, 1995), 9. 
3 6 2 Natural Resources Canada, Voluntary Challenge and Registry Office, Canadian Association of 
Petroleum Producers — Natural Resources Canada: Memorandum of Understanding Report 1995 (Ottawa, 
Ont.: Natural Resources Canada, Voluntary Challenge and Registry Office, 1995), 1. 



171 

made clear the frustration felt over the position taken by Alberta. "[Tjhere are others like 

the province of Alberta who have got their heads stuck in the tar sands."364 And Sheila 

Copps, who had supported a stricter plan to stabilize greenhouse gas emissions to 1990 

levels, labelled the voluntary program a "disappointment." Louise Comeau, one of the 

environmental representatives during the talks with the federal government to develop a 

national strategy, pointed to the decision to take a carbon charge off the table as the 

moment the environmentalists lost the opportunity to effectively confront the climate 

change challenge. She also assessed the federal government's role in the talks: 

They came to the table with no ideas. They essentially played this game 
out as, Let's see who wins, right? Let them duke it out, let the 
environmentalists and the industrial lobby duke it out. Whatever they 
come up with in terms of an agreement, we'll go with. 3 6 5 

Comeau's point is important. Essentially, industry was able to convince government of 

the need to adopt its position, as the federal government watched over the proceedings in 

a clientele fashion. With few positions of its own, the federal government could remove 

itself from responsibility for any failure to meet the Rio commitments, while pointing to 

other actors as the major impediments to concerted change. 

Following the Bathurst meeting, Alberta was characterized as the main actor 

responsible for a weak federal response. Although business groups had lobbied the 

federal government and its important departments intensely leading up to the talks, it was 

the government of Alberta that ensured that the decision would reflect the lowest 

common denominator. As the province responsible for producing a significant amount of 

3 6 3 Westell, "Getting a Leg Up," sec. A , 5. 
3 6 4 Peter Verburg, "Alberta Upsets Ottawa's Green Plan," Alberta Report, 6 March 1995, 22. 
3 6 5 Pelletier, "The Canadian Way." 
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Canada's greenhouse gases, the federal government and other provinces were readily 

aware that Alberta needed to agree to any initiative in order for Canada to meet its Rio 

commitments. Despite the harmonized and more conciliatory approach evident in 

federal-provincial relations over the environment during the early stages of the 1990s, 

Alberta did not allow its energy sector to be unduly burdened by strong action to reduce 

the threat of climate change. Alberta's power to dictate the terms of a national plan is 

understandable in light of Feldman and Wilt's observation: 

Compliance is highly problematic and depends to a large extent, on the 
willingness of signatory states to incorporate these principles into 
domestic law and, in the case of conventions, to meet their obligations 
voluntarily....For states or other subnational units within these signatory 
countries [e.g., Canada and the FCCC], the issue of compliance is 
complicated by the fact that there are no explicit enforcement, compliance, 
or monitoring mechanisms to ensure that they comply with international 
treaties.366 

The flexible instruments of compliance surrounding the Rio Convention increased the 

power of the government of Alberta in its negotiations with the federal government. 

Armed with that knowledge, Alberta did not allow the federal government to dictate the 

terms of its climate change plan, nor was it going to impose a heavy burden on an 

essential sector in its economy. Consequently, the oil and gas industry, and not the 

various members of multistakeholder forums, would design a suitable climate change 

plan, and the Alberta government would support them in this regard. The oil and gas 

industry's favoured policy option turned out to be voluntary measures, most notably the 

VCR, in light of the actions of the U.S. 
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Policy Inputs and Outcomes 

In order to link policy network analysis to policy transfer, it is necessary to 

determine whether or not VCR was actually based on American climate policies. The 

identification of objectives and details of the Canadian and American programs were 

sufficient to reveal considerable overlap between them. Nevertheless, it must be shown 

that VCR was actually predicated on American policies, through evidence showing 

Canadian policy actors not only surveyed the U.S. jurisdiction for policy inspiration, but 

led the policy network to adopt outcomes based on the American model. The following 

discussion will make clear the difficulty in undertaking such a task. However, despite 

these difficulties the necessary evidence is available to show that VCR was actually a 

hybrid emulation of two different policies already in place. One of the policies was 

already in place in Canada when VCR was initiated, and the other was the U.S. Climate 

Challenge. 

Voluntary industry programs were not new to Canada. In fact, in an effort to 

reduce Canadian industry's energy costs in light of the international energy shock of 

1973, the Canadian government, along with manufacturing and mining industries, 

instituted the Canadian Industry Program for Energy Conservation (CIPEC). Headed by 

the Canadian Industry Energy Conservation Task Force Coordinating Committee 

(TFCC), CIPEC was composed of 16 Industry Energy Conservation Task Forces 

(IECTF) by 1980, and included fourteen Sector Task Forces (STF) in 1995. CIPEC s 

mission, prior to 1990, was to set energy efficiency targets for each sector, and reach 

David L . Feldman and Catherine A . Wilt, "Evaluating the Implementation of State-Level Global 
Climate Change Programs," Journal of Environment & Development 5 (1996): 53. 
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those targets. Industry sectors would provide annual information on their energy 

efficiency savings, and the results would be reported publicly by CIPEC. For example, 

the 1980 energy usage (per unit of production) savings target set to be reached by 1985, 

was 23 percent from 1973 levels. By 1985, 678 CIPEC participating companies had 

improved upon that target, reaching 24.1 percent reductions in energy usage per unit of 

368 

production. As a consequence of this positive work, CIPEC was considered a 

successful voluntary program. 

As early as 1992, the Canadian government was reorienting CIPEC toward the 

reduction of greenhouse gas emissions. Since past CIPEC energy efficiency targets had 

been met, it was obvious that the program should continue, with a renewed focus on the 

resultant reductions in greenhouse gases. In 1995, CIPEC's mission was "[t]o promote 

effective voluntary action which enhances industrial energy efficiency and economic 

performance while participating in meeting Canada's carbon dioxide stabilization 

objectives."369 No changes would need to be made to the program except to encourage 

more industrial companies to take part in the program. Also, reductions in greenhouse 

gas emissions were included in the annual STF reports. In turn, these reports were to be 

submitted to VCR as action plans to reduce greenhouse gas emissions. 

CIPEC was the earliest program to be cited as a possible policy instrument to 

reduce greenhouse gas emissions. NRCan and industry groups were well aware of its 

existence and were supportive of making it the central policy in their efforts to contribute 

3 6 7 Canadian Industry Program for Energy Conservation, A Decade of Achievement: 1975-1985 (Ottawa, 
Ont.: Canadian Industry Program for Energy Conservation, 1986), 3. 
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to emission reductions. Through supporting industry associations, membership in CIPEC 

would leap from 700 companies between 1975 and 1990, to 3,000 companies in 1994.370 

While CIPEC was a voluntary program that involved annual reports, these reports were 
-IT I 

produced by STFs, and were limited in their scope. Additionally, annual reports were 

not yet tracking greenhouse gas emissions, due to the lack of both a standard reporting 

methodology and other data requirements necessary for STFs to record their carbon 

dioxide emission savings. Instead, Statistics Canada was responsible for determining the 

total reduction of carbon dioxide emissions for each sector until 1994. 

The second policy that provided inspiration for the VCR was the U.S. Climate 

Challenge program. Although not publicly mentioned during the buildup to the NCCAP, 

one key document does link Climate Challenge to the VCR. In the MWGS preliminary 

draft of measures for the national program on climate change there is reference to a 

measure being prepared for the electricity subsector called the Utility Climate Challenge 

Program. Immediately following recognition of that program, the following passage 

appears: 
The Oil and Gas subsector have provided sound input into the measures. 
They are suggesting a similar "Challenge" program for the sector. I would 
welcome ideas on how to massage [emphasis added] this measure into 
place.372 

Canadian Industry Program for Energy Conservation, Industrial Competitiveness through Energy 
Efficiency, 1994-1995 Annual Report (Ottawa, Ont.: Canadian Industry Program for Energy Conservation, 
1995), 9. 
™ Ibid, 5. 
3 7 1 R T M Engineering Ltd., C02 Reduction Through Energy Conservation, Prepared for the Canadian 
Petroleum Association (N.p.: R T M Engineering Ltd., 1991), 37. 
3 7 2 Measures Working Group Secretariat, Measures for Canada's National Program on Climate Change, 
May 15, attached letter from Stephen Graham of the Measures Working Group Secretariat to the members 
of the Measures Working Group. 
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The Utility Climate Challenge Program is discussed in greater detail later in the 

document. Among other things, the program would "include the definition of specific 

emission targets, schedules for achieving those targets, and a proposed strategy for 
ITI 

progress reporting." Later, when discussing the potential impact of the measure, the 

following text appears: 

U.S. experience may offer a means of assessing the potential impact of 
this Measure at this time. As of October, 1993, the U.S. Department of 
Energy had received 57 letters of intent from utilities to enter into 
agreements to limit greenhouse gas emissions [under the Climate 
Challenge program]. In total, these utilities represent approximately 60% 
of U.S. electricity generation and about 60% of CO2 emissions from that 
Sector, and the Administration expects to attract additional partners, 
including independent power producers.374 

Since Canadian electric utilities were taking part in the drafting of measures, it seems 

reasonable to infer that at some point during the subsector's deliberations the Climate 

Challenge was brought up as an actual precedent, and not simply a way to assess the 

potential impact of the measure. It is clear that American climate change programs were 

being considered during the subsector meetings. During the discussion on voluntary 

foundation measures, for instance, the following statement appears: "Given the need for 

government fiscal restraint...a sense of voluntarism or of shared responsibility among 

stakeholders is an important principle of governance. There are indications of this 

approach appearing especially around issues of energy conservation (CIPEC; U.S. Green 

Lights) and environmental control (ARET; The U.S. Climate Action Plan)."3 7 5 

374 

375 

Ibid.,2\l. 
Ibid., 220. 
Ibid.,?,. 
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What is also made apparent by this document is that the oil and gas supply 

industry was interested in adopting the Climate Challenge program for its subsector. 

CAPP had encouraged voluntary measures all along, however the American model 

provided by the electric utilities provided it with a clear policy prescription. In 

November 1994, the fossil fuels industry would come out in full support of the VCR 

through the Business Council on National Issues, making several recommendations as to 

its principles and objectives, and in January 1995 they were the first association to sign 

a MOU with NRCan. 3 7 7 

In Canada's search for foundation measures to be presented at COPI in 1995, a 

number of regulatory, economic, and voluntary initiatives were presented by state actors 

and organized interests. Nevertheless, the policy that was chosen as Canada's central 

instrument to address climate change was much the same as the American foundation 

measure: a voluntary registry program that would bring together private sector 

associations, their member companies, and energy departments, to work in partnership to 

reduce greenhouse gas emissions. Certainly, America's choice of policy instruments was 

influential on Canada's state actors and on the energy industry. Taking steps beyond 

those put in place by the U.S. government would threaten Canada's economic 

competitiveness with its chief trading partner, while also creating disharmony between 

the federal government and the government of Alberta. 

Business Council on National Issues, Task Force on the Environment, Climate Change: A Strategy for 
Voluntary Business Action. 

3 7 7 Natural Resources Canada, Canadian Association of Petroleum Producers — Natural Resources 
Canada: Memorandum of Understanding Report 1995, 1. 
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Conclusion 

The CCPN can be characterized as a clientele policy network. Although 

seemingly pluralist, the level to which energy groups were allowed to influence policy 

outcomes, along with their significant economic, political, and institutional advantages 

over environmental groups, demonstrates that state actors were working in concert with 

energy associations. Associations, led by CAPP, were well organized and regarded as 

legitimate authorities on the issues at hand. Environmental groups, on the other hand, 

were regarded as lacking perspective. Their resources, while sufficient to influence state 

actors to include them in the debate, were not enough to outweigh the substantial 

economic and political power wielded by the oil and gas industry. In addition, state 

actors' authority was dispersed among the federal departments and agencies and the 

Alberta government, due to institutions such as FTA, deregulation, FCCC, and the 

Constitution. Consequently, energy associations such as CAPP were able to increase 

their importance in the policy-making process, even being invited to help draft measures 

for a national climate change policy. 

The VCR was the major policy outcome produced by the CCPN. It was exactly 

the type of program CAPP had advocated in 1994. Moreover, CAPP was the first to sign 

an MOU with NRCan to solidify its close relationship with the department. On the other 

hand, environmental interest groups could point to few, if any, strong actions by 

government to reduce greenhouse gas emissions. Indeed, it was not in the interest of the 

federal government or Alberta to work against its important energy constituents. Both 

levels of government were somewhat reliant on energy revenues and their associated 

benefits, while energy associations were looked upon as legitimate representatives of 
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their particular sectors. Furthermore, any higher costs to the energy industry would be 

passed on to industrial consumers. In short, there were no short-term economic or 

political incentives for state actors to regulate or impose new economic instruments such 

as taxes on the oil and gas industry. 

In addition, the outcome produced by the CCPN was based on Canadian and 

American policies already in place. The policy inputs that went into the creation of the 

VCR point to lesson-drawing, in a hybrid form, as the type of policy transfer that was 

undertaken. CIPEC and Climate Challenge were the two programs that instructed private 

and public officials on what instruments should be adopted to reduce greenhouse gas 

emissions. While the former prepared the way for voluntary measures to be used, the 

latter legitimated and provided the content for the VCR. The close relationship between 

the energy associations and state actors allowed the VCR to be formulated and 

implemented. The degree to which American policies were followed by Canada is a 

matter considered in the following chapter through the use of policy transfer theories of 

government. 

In the next chapter, policy network analytical techniques will be used to better 

understand the case study presented above. Moreover, hypotheses detailed in Chapter 

Two will be considered, and conclusions will be drawn. 
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CHAPTER SIX 

Perception and Reality: 
Analysis and Conclusions 

Introduction 

The road to discovery is fraught with unexpected curves, bumps, and turns. This 

thesis set out to better understand how and why policy transfer occurs. The evidence 

leads to certain conclusions that should be carefully assessed. There is no detailed 

"ino 

comparative aspect to this research. Regardless of the findings, much more will be 

discovered when they are contrasted with the work of others. Nevertheless, there are 

lessons to be learned within these pages which bear mention, the most significant of 

which is a first step in a theory of policy transfer. 

The final chapter is organized into two sections. The first section analyzes the 

information found within these pages, utilizing policy network and institutional analysis. 

The second section produces conclusions based on the analysis, while relating those 

conclusions to the two hypotheses laid out in Chapter Two. 

Throughout these sections there is one recurring theme: when focusing on the 

minutia of policy processes, perception bears little semblance to reality. Indeed, lock-ins 

endure despite supposed changes, while small changes eventually open new windows and 

venues for more drastic change in the future. Canadian public policy is often described 

as an incremental process, both slow and cumbersome. Climate change policy is no 

exception: It is affected more than most issues by political considerations. Whether 

weaving its way through federal institutions, weathering regional disparities, or running 
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up against the constraints created by international treaties, Canadian public actors moved 

slowly to address an important problem. When a major policy was devised, its content 

was based to a large extent on an American policy, rather than science or long-term 

environmental concerns. Why did this occur, and what does this event tell us about the 

study of policy transfer? What role did this particular configuration of state and private 

actors play in policy transfer? The response to these and other questions is instructive. 

Analysis 

The configuration of actors in the Canadian Climate Change Policy Network 

(CCPN) reflected institutional lock-ins created during the Mulroney era in response to the 

National Energy Program (NEP). A number of these institutions were formal, while 

others were informal, yet just as important. These institutions presented themselves at 

both the meso-level and the macro-level. An understanding of their impact shows why 

the CCPN resorted to policy transfer. At the macro-level, the most important institutions 

were the Canada - United States Free Trade Agreement (FTA) and the North American 

Free Trade Agreement (NAFTA), along with the process based approach to national 

unity known as "cautious incrementalism". FTA and NAFTA promoted free trade, 

enshrining deregulation and competitive markets as key principles for both the United 

States (U.S.) and Canada in their relations with one another. At the same time, the 

federal government's interest in decentralizing power via conventional processes led to 

participatory decision-making with the provinces. Alberta benefited from 

A detailed comparative thesis would include two cases of policy transfer, whereas the V C R is a case of 
Canada adopting a policy from the U.S. 
3 7 9 Gibbins and Harmsworth, "Time Out," 49. 
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decentralization by tightening its jurisdiction over matters pertaining to natural resources 

within the province. 

Furthermore, the interpretation of the British North America Act by Britain's 

Judicial Committee of the Privy Council in 1937 was also a major factor.380 In concert 

with a weak environmental regime produced at the international level, these institutions 

ensured that the provinces were de facto arbiters of Canadian climate change policy. 

Policy formulation was not only a domestic process but also a decentralized process, 

whereby regional insecurities such as the spectre of the NEP, along with provincial 

government's power to protect their economic and political interests, could come to the 

fore. Consequently, Alberta, the top per capita contributor to greenhouse gas emissions, 

whose economic reliance on the processes leading to such emissions is evident, held an 

informal veto over a national action strategy. 

The key attributes of macro-level institutions flow downwards, resulting in 

different impacts on individual policy sectors such as the environment, banking and 

energy sectors. In other words, macro-level institutions affect the creation of meso-level 

institutions, that is - those institutions formed to respond to sectoral policy problems. In 

the energy sector, the onus rested upon Canadian governments to come up with a 

response to climate change, to meet Canada's international obligations. The 

environmental sector was also expected to respond to climate change, and, with their 

mandates entwined, the energy and environmental policy communities came together to 

forge policies toward fossil fuel usage. In doing so, state and private actors' relations in 

3 8 0 Inscho and Durfee, "The Troubled Renewal of the Canada-Ontario Agreement Respecting Great Lakes 
Water Quality," 54. 
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the CCPN were tied together, which allowed new institutions to be created that reflected 

the comprehensive nature of the problem they confronted. 

Leading up to international discussions, two organizations were formed whose 

decision-making institutions delineated the key actors in the CCPN. These were the 

Climate Change Convention Advisory Committee (CCAC) and the Provincial-Territorial 

Advisory Committee (PTAC). CCAC included representatives from governmental 

departments and industry, while PTAC was composed of provincial and territorial energy 

and environmental ministers. Although only advisory bodies, CCAC and PTAC 

conferred legitimacy on the provinces, industry groups, and environmental non

governmental organizations (ENGOs), who considered themselves willing participants in 

the process to create domestic policy. Foreshadowing domestic events, in Rio industry 

groups successfully thwarted ENGO's efforts to erect a strong climate change regime, 

leaving policy-making to domestic decision-making processes. The turn to domestic 

policy processes made macro-level institutions more prominent among the discussions. 

Rather than being trumped by a strong, rules-based international regime, macro-level 

institutions now determined the scope of Canadian action. 

For instance, deregulation of energy during the mid- to late-1980s, in conjunction 

with the signing of the FTA, served to bring renewed importance to the oil and gas sector 

in Canada. Increased export of fossil fuels was envisioned, whereby the producing 

provinces would reap the economic benefits in terms of jobs, capital investment, 

economic rents, and a re vital ization of the services associated with oil and gas 

production. The energy industry was reeling from the shock of the NEP, followed 

closely by the downward spiral in oil and gas prices. New exports and less regulation re-
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invigorated the industry and improved the Alberta economy. Moreover, the federal 

government's power over the energy sector was reduced markedly. The formality of the 

FTA limited the National Energy Board's (NEB) power to restrict exports and gave the 

federal government few incentives to restrict the flow of fossil fuels toward a West to 

East trajectory. 

Formulating restrictions on greenhouse gas emissions was directly opposed to the 

increased production, exploration, and development of fossil fuels associated with the 

revitalization of the energy industry in Alberta. Carbon dioxide (CO2) reductions also 

clashed with reduced federal government intervention in energy markets. While 

institutions in the energy field had changed markedly over the years in response to the 

various core beliefs espoused by key actors at given times, overarching support for the 

continued exploitation of non-renewable energy resources in the name of economic 

profits and growth remained. As Hessing and Howlett point out: 

...the dominant discourse has been developed by productive interests, 
centred on the idea of the exploration of publicly owned resources for 
private profit. This exploitation has been carried out largely by private 
companies, and thus business is a prominent societal actor...however, the 

non 

state has also been closely involved in this [agenda-setting] process. 

This core belief was reflected in the composition of the institutions to produce a climate 

change policy in 1993. 

The Joint Ministers Meeting (JMM) of energy and environment ministers was 

instituted to bring together provincial and federal energy and environmental ministers, to 

3 8 1 G . Bruce Doern, "Moved Out and Moving On: The National Energy Board as a Reinvented Regulatory 
Agency," in G. Bruce Doern, Margaret M . Hi l l , Michael J. Prince, and Richard J. Schultz, eds., Changing 
the Rules: Canadian Regulatory Regimes and Institutions (Toronto, Ont.: University of Toronto Press, 
1999), 87. 

3 8 2 Hessing and Howlett, Canadian Natural Resource and Environmental Policy, 109. 
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corne up with a common, comprehensive approach to reduce greenhouse gas emissions. 

JMM's policy prescriptions were based on recommendations made by the Measures 

Working Group Secretariat (MWGS) of the Climate Change Task Group (CTG). The 

MWGS involved state actors at both levels of government, private industry, and 

environmental groups. In reality, at least in the energy sector, it was a comprehensive 

approach to facilitate the inclusion of all interests for symbolic purposes. 

The J M M was the final venue through which climate change policy was 

formulated. In response to climate change's threat, the main recommendation was the 

Climate Change Voluntary Challenge and Registry Program (VCR). J M M filtered out 

the controversial measures proposed by the MWGS, such as a carbon tax, while focusing 

on the expertise provided to it by the Canadian Association of Petroleum Producers 

(CAPP). Furthermore, through traditional methods of lobbying, CAPP, in association 

with the Friday Group and the Business Council on National Issues (BCNI), also put 

pressure on the federal government to proceed with only incremental change. The 

Alberta government's support of the oil and gas industry reinforced the ability of CAPP 

to influence the formulation of government policy. 

J M M was the main institutional mechanism through which the key actors within 

the CCPN could communicate their ideas. JMM essentially provided Alberta with a veto 

over any policy options that challenged its core beliefs. By tying the two groups of 

ministers together, there could be few dissenters to Alberta's strategy. Environment 

ministers were precluded from coming up with their own recommendations, which 

presumably would have contained more strenuous measures, for fear of appearing 

illegitimate in the view of their key constituency, environmental groups. In stark 
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contrast, the J M M allowed Alberta to support its key clientele, the energy industry. 

Therefore, the J M M was illustrative of the institutional lock-in in the energy sector 

created by market deregulation and the FTA. 

This finding agrees somewhat with conclusions made by Grace Skogstad 

regarding the Canadian agricultural sector. Despite the federal government's interest 

in expanding agricultural export markets during the negotiation of the FTA, dairy and 

poultry farmers were nevertheless protected from international competition. The federal 

government, in allowing the provinces to provide input into trade negotiation strategies 

through the Continuing Committee on Trade Negotiations, gave provinces a forum to 

protect their own interests as well as the interests of organized producer groups.384 The 

institutional setting created by the federal government provided an opening through 

which organized interests protected domestic institutions that were historically beneficial. 

In the same vein, the J M M provided Alberta with a vehicle to protect its industry groups, 

who were benefiting from the existing institutional framework. 

In addition, the energy lock-in marginalized the role of environmental groups and 

other provinces in the CCPN. In particular, the lock-in furthered a clientele pluralist 

policy network, on the issue of climate change, characterized by state-civil society 

relations where CAPP was a policy participant and the federal government exercised less 

influence than was at its disposal. Indeed, the federal government "actually 

relinquished]...some of its authority to private sector actors, who, in turn, pursue[d] 

Grace Skogstad, "The State, Organized Interests and Canadian Agricultural Trade Policy: The Impact of 
Institutions," Canadian Journal of Political Science 25 (1992): 338-339. 
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objectives with which officials...[were] in broad agreement." In this case, the 

instrument used to relinquish some of its authority was a memorandum of understanding 

(MOU), signed by both the federal government and CAPP. 

As Perl and Coleman point out, "state actors...decisions are considered binding on 
I O / 

society and are backed by the possibility of the legitimate use of force.'"00 While CAPP 

did not employ such resources, it did have at its disposal the necessary political and 

economic resources to access several veto points during the process of policy 

formulation. Moreover, as the legitimate public spokesman for the upstream oil and gas 

industry, the different levels of government could point to CAPP as an association whose 

role included bringing individual firms in line with government policy. 3 8 7 Hence, 

through its close ties with the Alberta government, CAPP along with other industry 

groups influenced government decisions. The result was the VCR. 

CAPP, through its prominent place within the CCPN, was able to determine to 

some extent the policy instruments that government would choose to reduce greenhouse 

gas emissions in Canada. The most important actors were CAPP and the Alberta 

government, followed closely by the federal government. During the deliberations, 

CAPP adopted a policy taken from the U.S., passed on to it by another association. Once 

CAPP learned about the U.S. policy, there was a rapid movement to imitate the policy 

and inject it into the energy discussions. CAPP basically wrote up the voluntary policy in 

a BCNI document and put pressure on the JMM to implement it: a lesson was drawn. 

Atkinson and Coleman, "Strong States and Weak States," 55. 
Coleman and Perl, "Internationalized Policy Environments and Policy Network Analysis," 696. 
See Coleman, "Banking, Interest Intermediation and Political Power," 31-58. 
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Conclusions 

Chapter Two listed two hypotheses about the expected relationships between 

policy networks and policy transfer. Each hypothesis is listed here again and then 

considered. The findings are based on the evidence provided throughout the thesis. 

Weaknesses in the conclusions are also considered. At the end of the conclusion, the 

reader should have a clearer understanding about the links between policy networks, 

policy transfer, and institutions. 

Hypothesis 1: Clientele policy networks will restrict the number of actors who can 
bring about policy transfer. 

The case of the CCPN shows that only a limited number of actors were directly 

involved in the formulation of energy policy to reduce greenhouse gas emissions. The 

provincial government of Alberta, CAPP, and the federal government were all influential 

actors. The federal government was at a disadvantage, partly of its own volition, and 

partly due to the Alberta government's constitutional hold over its natural resources. 

Consequently, the government of Alberta and CAPP essentially decided which policy 

instruments were acceptable for inclusion into Canada's national action strategy. 

If we consider what the CCPN would have looked like if it were pressure pluralist 

in form, it is likely that a wider array of policy options would have been available to 

policymakers than was the case. Power and influence in the hands of many instead of a 

few would have opened the door for an increased pace to incremental change. Rather 

than the J M M reflecting an institutional lock-in, which in the case of the CCPN favoured 

a race-to-the-bottom, it is highly possible that a wider range of policy instruments would 

be formulated and implemented. Therefore, in relation to the most balanced form of 
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policy network in terms of state-civil society relations , known as pressure pluralist, the 

CCPN was more restrictive in terms of the number of state and private actors able to 

formulate policy. 

To emphasize this point, one need only look to the American cereal and dairy 

policy networks. Both pressure pluralist, these networks included a number of 

associations vying to represent the interests of members, as well as struggling to 

"compete with one another...for the ear of the state." Although the linkages between 

state and private actors are not characterized by formal institutional representation in 

pressure pluralist networks,390 there are a far greater number of associations and groups 

who advocate policy options to state actors. In both the American cereal and dairy 

industries, radical shifts in policy may not have occurred, but the number of options to 

incrementally alter existing policy would have increased. Although Coleman et al. point 

to the stability of policy instruments, they also refer to the increased number of 

associations and groups involved in protecting and altering those instruments. In 

contrast, a clientele policy network restricts the number of actors who have the ear of the 

state. Indeed, the limited number of actors in the CCPN restricted the flow of policy 

options that were considered. The same restrictions often do not exist in pressure 

pluralist networks. Due to this reality, it may be stated that when incremental change 

does occur, it may be the result of fragmented state actors drawing lessons from 

numerous advocates of change, rather than a few. In short, lesson-drawing is more likely 

Coleman and Perl, "Internationalized Policy Environments and Policy Network Analysis," 697. 
Coleman et ai, "Paradigm Shifts and Policy Networks, 278. 
Ibid, 278-279. 
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to occur within a pressure pluralist policy network, where "[n]o one is discouraged from 

organizing and no group possesses a monopoly of power."391 

Also instructive is a study by Dunn and Perl involving German high-speed rail 
-1Q7 

initiatives. In its early stages, the clientele pluralist network surrounding German 

maglev policy included the Federal Ministry for Research and Technology 

(Bundesministerium fur Forschung und Technologies, BMFT) and the major electrical 

transportation manufacturers. A clear drawback of the network was its inability to take 

into consideration the existing environment in which high-speed rail decisions were being 

made. Since a second policy network existed in which another high-speed train - the 

Inter City Express - was preferred by state and private actors, the possibilities were slim 

that maglev would find customers within Germany. According to Dunn and Perl: 
The network's weakness was in identifying a transportation market in 
which the new technology would be shown off to best advantage. The 
lack of continuous feedback from transport operating agencies who were, 
after all, the potential buyers of the system, meant that BMFT and the 
industry did not receive the kinds of cues about system design that would 
, . 393 

be important to customers. 

This insulated view of outside events shows how slow learning processes can sometimes 

characterize clientele networks. It is reasonable to conclude that a pluralist policy 

network would involve all the relevant agencies from the beginning of discussions about 

a high-speed train. While a slower process of technological innovation would ensue, the 

cues would be evident earlier on. For these reasons, drawing lessons is more likely to 

occur in pressure pluralist policy networks than in clientele policy networks. 
3 9 1 Atkinson and Coleman, "Strong States and Weak States," 55. 
3 9 2 James A . Dunn and Anthony Perl, "Policy Networks and Industrial Revitalization: High Speed Rail 
Initiatives in France and Germany," Journal of Public Policy 14 (1994): 311-344. 
3 9 3 Dunn and Perl, "Policy Networks and Industrial Revitalization," 339. 
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Hypothesis 2: Clientele policy networks will draw lessons when privileged actors' 
institutionalized core beliefs become threatened. 

In a clientele pluralist network, business is the custodian of sectoral interests.394 

Governments defer their authority in order to further "the prosperity of the sector 

itself."396 The deferment of authority to private actors ensures that the latter's objectives 

will drive policy inaction or change. When looking at the CCPN, there appears to be 

sufficient evidence to show that the core beliefs of the fossil fuel industry drove policy, 

rather than scientific evidence, international pressure, or domestic pressure. 

As shown in Chapter Three, there was much uncertainty surrounding climate 

change. Nonetheless, the international scientific community, along with the Canadian 

scientific community - the latter leading the effort to put global warming on the agenda 

of governments - had the capacity to make the economic and environmental harms 

associated with future inaction evident to Canadian politicians, the public, and the media. 

Furthermore, international pressure was on Canada to reduce its emissions per capita, 

which, during the early 1990s, were even higher than U.S. per capita emissions. Canada 

made specific commitments in 1988 and again in 1992 to take action to reduce or 

stabilize emission levels in the future. Not meeting its commitments would jeopardize 

Canada's reputation as a country that meets its international commitments. 

In addition, environmental groups in Canada, which also displayed associational 

strength in relation to the energy associations, supported strong domestic measures to 

reduce greenhouse gas emissions. They were involved in discussions with governments, 

3 9 4 Atkinson and Coleman, "Strong States and Weak States," 55. 
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but in the end, had little impact on the major policy chosen by the federal and provincial 

governments. These groups also pressured governments and attempted to exploit the 

existing institutional framework. Provinces such as British Columbia were somewhat 

supportive of these efforts. Why then did climate change policy rest on a voluntary 

initiative? 

Despite the multitude of risks associated with climate change, the fossil fuel 

industry was able to convince politicians the VCR was the suitable response. The 

associations, led by CAPP had profited from government deregulation, in the form of 

greater power over the industry, vis-à-vis, governments. This scenario allowed CAPP's 

core beliefs to drive the sector, cutting off others' ideas about the future of energy policy. 

These core beliefs were profitability, export-driven growth, a political and economic 

framework conducive to capital investment, and fewer regulations that would drive up 

the cost of exploring for, producing, and developing oil and natural gas in Canada. 

A convenient way to offset domestic and international pressure by scientists, 

politicians, and the public was to point to policies chosen in the U.S. as viable 

alternatives to reduce Canada's levels of greenhouse gas emissions. The argument was 

then made in Canada that if the U.S. had chosen such a path, it was a legitimate response 

for Canada as well. This strategy had the ancillary benefit of being acceptable to the 

public and politicians as it was no more than what had been done by the U.S., resulting in 

the perception that there would be no competitive advantage for U.S. industries. 

3 9 5 Simply put, the deferment of authority can be described as putting off influence and power that actors' 
have at their disposal. In this case, the actors who defer their authority are public. 
396 lb id, 55. 



193 

The composition of the clientele network was a venue for the fossil fuel industry 

to protect its interests. Drawing lessons from another jurisdiction, especially the U.S., 

was key to furthering the industry's core beliefs. At this point, the work of Dunn and 

Perl is again instructive. They suggest that: 

[i]n today's ever more interdependent world, any notable domestic policy 
success immediately attracts international attention and can change the 
interests and expectations of participants in policy communities in other 
nations. Thus, even in sectors such as rail transport, where the majority of 
advanced industrial democracies are anchored in relatively stable patterns, 
a single successful innovator can spur significant changes beyond its 
borders.397 

The CCPN provides a caveat to Dunn and Perl's finding. The U.S. Climate Challenge 

was a domestic policy innovation that immediately attracted international attention, 

however, the level of success was in the eye of the beholder. The success to the fossil 

fuel industry was the impairment of any serious policy options to reduce greenhouse gas 

emissions. Had the U.S. adopted a British thermal unit (BTU) tax, it is reasonable to 

assume that Canada's federal government would have been empowered to take 

significant measures of its own, thus reforming the clientele pluralist network to a 

pressure pluralist network. As it stands, until the U.S. creates an increasing number of 

innovative policies toward climate change, the clientele network in Canada will likely 

remain and only incremental change will take place. Hence, when a clientele network is 

pressured to change existing policies and programs, it is somewhat likely that it will look 

for lessons from other jurisdictions to restrict the amount of change, while bolstering the 

probability that those changes will be viewed as legitimate measures. 

Dunn and Perl, "Policy Networks and Industrial Revitalization," 340-341. 
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In conclusion, policy network analysis seems like a useful tool to understand 

policy transfer. The clientele pluralist nature of the CCPN showed that certain actors 

were involved in the formulation of policy in which decisions flowed through them. 

These actor's organizational makeup, including their institutions are the next step in 

determining the policy network's opportunities for policy transfer in the future. For 

instance, the Alberta government and CAPP were key actors in the CCPN. Its 

institutions, along with CAPP's would be the focus of further inquiries. The Alberta 

government is tied to other governments in a variety of ways, from other Canadian 

provinces to the U.S. to Asia. To name just a few of the institutions that tie Alberta to 

other jurisdictions, they include the Montana Alberta Boundary Advisory Committee, 

Pacific Northwest Economic Region, Energy Council, Canada/U.S. Legislative Project, 

and the informal Independent Petroleum Exporting Countries. Other ties exist with what 

the Alberta government has termed its twin provinces in Japan (Hokkaido), China 

108 

(Heilongjiang), and South Korea (Kangwon). 

Through eliminating other policy actors as the agents of policy transfer, research 

can focus on the key institutions, such as the ones listed above that tie organizations and 

state actors together. Survey research and in-depth analysis of policy convention 

speeches and activities would provide fertile ground for predicting future possibilities and 

the limits that exist to drawing lessons from other jurisdictions. There are many case 

studies that characterize policy networks as one type or another. These studies might be 

Alberta Federal and Intergovernmental Affairs, Twenty-Third Annual Report to March 31, 1996 
(Edmonton, Alta.: Alberta Federal and Intergovernmental Affairs, 1996), 13-16. 
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developed further to show how current methods of studying policy transfer mesh with the 

network approach, in reality. 
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