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ABSTRACT

ITERATIVE FUNCTIONALISM AND CLIMATE MANAGEMENT
REGIMES: FROM 'INTERGOVERNMENTAL PANEL ON CLIMATE

CHANGE1 TO INTERGOVERNMENTAL NEGOTIATING COMMITTEE'

David L. Feldman
Energy Division, Oak Ridge National Laboratory

Energy, Environment, and Resources Center, University of Tennessee-Knoxville

This paper contends that an iterative "functionalist" regime—comprised of international

organizations that monitor the global climate and perform scientific and policy research on

prevention, mitigation, and adaptation strategies for response to possible global warming—

has developed over the past decade. A common global effort by scientists, diplomats, and

others to negotiate a framework convention that would reduce emissions of carbon dioxide

and other "greenhouse gases" has been brought about by this regime.

This regime has gradually evolved by being receptive to eclectic, flexible approaches

("functional activities") to manage the problem of climate change. It has also been receptive

to making open-ended decisions that may be revisited as increased understanding of global

problems is gained—this is what makes it "iterative."

Individuals that participate in this regime are engaged in several cooperative activities

including: (1) international research on the causes and consequences of global change; (2)

global environmental monitoring and standard-setting for analyses of climate data; and, (3)

negotiating a framework convention that places limits on greenhouse gas emissions by

countries. I examine the implications of this iterative approach for successful

implementation of a treaty to forestall global climate change.



1. INTRODUCTION: TRANSNATIONAL ENVIRONMENTAL
COOPERATION THROUGH ITERATIVE FUNCTIONALISM

Functional integration is a form of cooperation that entails establishing special

organizations to carry out clearly defined technical activities for which no single nation is

adequately equipped. Examples of such activities are ensuring compliance with

environmental or natural resource treaties, transferring technical assistance and specially

trained personnel from one country to another, and verifying country compliance with

agreements by independent inspection or third-party observation.

The term "functional" refers to the fact that nation-states cooperate to achieve some vital

task (function) which none of them can achieve alone, while "integration" refers to the fact

that the task is performed by permanent trans-national organizations that coordinate national

implementation of these functions (Macridis 1987).

Functional integration is characterized by nations pooling only as much authority as is

required for the execution of these special trans-national organizations' tasks. These

organizations are generally staffed by specialists trained in law, engineering, and science.

Because they comprise an international civil service whose members are not beholden to the

interests of particular countries, functional organizations are less likely to be influenced by

particular national interests (Haas 1964, Macridis 1987, Mitrany 1966. Birnie 1989).

Moreover, their decisions are usually standardized through a code of practice adhered to by

all member states of the organization (Birnie 1988).

Typically, functional organizations ensure compliance through "confidence-building"

measures. These measures include resolving discrepancies (inconsistencies between

national records and international audits of these records) and anomalies (unusual

conditions that frustrate or restrict the ability of an international organization to ensure that a

country is meeting its treaty obligations). They also make national behavior transparent to

other countries so cheating can be deterred. Confidence-building may be contrasted with

punishment, which regulates national behavior through intrusive measures such as trade



embargoes or diplomatic sanctions. These methods are rarely effective in international

efforts to protect the environment because they are seen as selective, discriminatory, and as

interfering with national sovereignty (Scheinman 1985, Young 1989).

This paper argues that iterative functionalism evolves through a three-fold process that

begins with largely symbolic calls for action followed by general treaties (conventions)

establishing formal collective actions. These treaties, in turn, are followed by more specific

implementation agreements (called protocols). Finally, at maturity—a global enforcement

authority with the power to regulate national behavior may emerge. Achievement of this

latier goal is arduous and requires an equitable sharing of authority in managing this

international organization, a fair division of resources, careful selection of activities, and

high trust and confidence in the international organization by many countries.

2. ACHIEVING FUNCTIONAL INTEGRATION IN THE MANAGEMENT
OF CLIMATE CHANGE: TOWARD A THEORY OF INSTITUTIONAL
CHOICES

Since the early 1980s, there have been many attempts to develop functional

arrangements for management of potential climate change through incorporating non-

governmental organizations (NGOs) and nation-states in negotiations. The most important

of these attempts have been the Montreal Protocol on Substances that Deplete the Ozone

Layer, the Intergovernmental Panel on Climate Change (IPCC), and the Intergovernmental

Negotiating Committee for a Framework Convention on Climate Change (INC).

NGOs participating in these efforts include environmental groups, scientific

associations, and "special interest" groups—such as the World Wildlife Fund, World

Resources Institute, the World Bank, the International Geosphere-Biosphere Program, and

the International Association of Meteorology and Atmospheric Physics. More recently, the

Climate Council and Global Climate Coalition, comprised of U. S. based multi-national

corporations that are strongly opposed to specific targets and timetables for greenhouse gas

reductions, have been formed as industry lobbies at the UN Conference on Environment



and Development in Brazil this June (Alternative Agenda 1991, Beardsley 1992: 130-1).

These functional arrangements are described as iterative because they nave produced a

series of carefully formulated agreements on the seriousness of climate-related issues and

appropriate responses. These agreements, moreover, have resulted from painstaking

consensus-building efforts. Once reached, negotiating parties try to replicate these

agreements in increasingly large and more complex contexts.

This notion of iterative decision making is based upon studies of the management of

global environmental and technological problems—particularly those perceived by some

nations as posing imminent crises. These studies indicate that decision makers are likely to

consider well-defined alternatives in response to problems if reliable feedback mechanisms

are put into place to correct past mistakes, and if diverse sources of information about the

problem are available (Glantz 1976, Linstone 1984, Steinbruner 1974).

Iterative decision making is most likely to be advanced when: (1) the international

negotiating process is opened up to many groups with different agendas and interests; (2)

stakeholders recognize that a global problem is unlikely to produce clear "winners;" and,

(3) stakeholders share at least some commitment to reaching fair, effective solutions to

problems that do not accrue solely to national self-interest (Kelman 1987, Ben^ick 1992).

Iterative functionalism is similar to another recent concept in the literature on

international organizations—institutional learning. Participants in negotiations to establish

framework conventions to manage trans-boundary environmental problems are willing to

question the values underlying current institutional arrangements and prepared to devise

new institutions to address novel, unprecedented global problems (E. Haas 1990).

3. THE EVOLUTION OF ITERATIVE FUNCTIONALISM IN
CLIMATE CHANGE AGREEMENTS—PREREQUISITES FOR
SUCCESS

Functional integration in environmental agreements is not a new phenomenon. It is

exemplified by the Washington Convention on International Trade in Endangered Species

(1973), the London and Oslo Conventions or. Ocean Dumping (1972), European



transboundary air pollution agreements, and the activities of the International Labor

Organization (ILO). These conventions and organizations audit signatory states' annual

reports on the protection of worker health and safety, endangered species, air pollution,

and ocean dumping. Such audits are generally reviewed by NGOs and their results are

widely publicized. This publicity, together with the thoroughness of these organizations'

audits, induces countries to correct failures in compliance (Sand 1980, Rublack, 1989,

International Chamber of Commerce 1989).1 To develop along an iterative path—to be

applicable to increasingly complex environments and problems—negotiations aimed at

establishing functional organizations must satisfy four criteria:

o No participant with a stake in the outcome of the organization's activities can be
excluded from a share of authority in its operations (i.e., each nation affected by an
international agreement should have a comparable voice in organizational operations).

o Each participant must be willing to contribute an equitable share of resources to
ensure that the organization can effectively perform its tasks.

o Activities performed by the organization must be carefully selected according to
technical capabilities and the number of states willing to participate.

o The international civil service that carries out the functions of a treaty organization
(i.e., its secretariat) must earn the confidence and trust of signatory states.

The comparable voice issue has frequently arisen in international fora established to

deal with the management of global climate change (see Sect. 4). It is manifested in

debates over the appropriate number of participants to be included in preparatory meetings

and formal negotiations to develop greenhouse gas treaties.

Studies of the General Agreement of Tariffs and Trade (GATT) and the Law of the Sea

(LOS) negotiations suggest that ensuring a share of effective authority entails more than

allowing disadvantaged nations to attend meetings. It means reconciling the inherent

tension between equity (allowing multiple participants with diverse perspectives) with the

avoidance of encumbering negotiations with extraneous issues making agreement

'Other examples of environmental functional integration include global weather forecasting and climate data
compilation (World Meteorological Organization), and the European Community (EC) which engages in
transboundary pollution and waste management (Haas 1961, 1964; Mitrany 1948, 1966).



impossible. Too many participants can make it difficult to focus on the central issue at

hand—this has already emerged in the Intergovernmental Negotiating Process where 102

countries have tried to reach tentative agreement on a treaty to reduce greenhouse gases.

They can also render subsequent enforcement of any agreement impossible since there is

likely to be little consensus upon what was agreed to during negotiations (Hampson 1989-

90, Underdal 1990).

Equitable share issues have been contentious in international negotiations aimed at the

management of climate change because of different national responsibility for, and

resources able to be marshaled against, global warming. Examples of such issues

introduced by developing nations during recent climate change negotiations include

proposals for: (1) assistance to broaden the participation of developing nations at global

environmental meetings through the World Bank, European Investment Bank, an,i

UNCED Preparatory Committee for the 1992 Conference on Environment and

Development; (2) aid programs to improve national economic development nffi made

conditional on environmental performance (e.g., the Belgrade Conference on Non-Aligned

Countries of 1989V, (3) assistance to reduce risks to developing nations from sea level rise

and coastal zone erosion (e.g., the Noordwijk Declaration of 1989 ratified by Japan,

Canada, and Western Europe); and (4) the transfer of CFC-substitute technologies to less

developed countries (Everest 1988, Goldemberg 1990).

Selection of activities by international organizations tends to gradually evolve through

trial and error. Typically, organizations first select a relatively narrow, specific task upon

which all participants can agree (Birnie, 1989). Over time, as an organization proves its

ability to member-states to effectively manage that task in a politically neutral fashion, its

responsibilities are gradually broadened by a vote of member states.

By way of illustration, in its early years the International Atomic Energy Agency's

activities were strongly influenced by United States dominance in nuclear technology. In

the early 1960s, partly as a result of the reduction in U. S.—Soviet tensions following the



Cuban missile crisis of 1962 and the entering into force of the Atmospheric Test Ban Treaty

in 1963, a new period of Soviet-American cooperation in the activities of the IAEA

resulted. This cooperation led, among other things, to negotiation of a Nuclear Non-

proliferation Treaty with the concurrence of both nations. Finally, beginning in the early

1970s, less developed countries made their presence felt through lobbying for increased

technical assistance and technology transfer, and through demands for superpower arms

reduction (Scheinman 1985, 1987).

Trust and confidence in a new international organization is especially difficult to achieve

when the civil servants who work in an international organization come from societies

characterized by different levels of economic development, and when the "functions" the

organization performs are viewed in some quarters as impinging on vital national interests

(E. Haas 1961, E. Haas 1964). To overcome these barriers, functional integration

specialists point to the need for the members of the organization's "secretariat" (i.e., its

bureaucracy) to develop a common set of beliefs about their role, and a profound sense of

loyalty to the organization and its purpose that transcends national differences (E. Haas

1964). The IAEA has at least partially achieved this sense of institutional loyalty by its

employees (Keeley 1988). As shall be seen, a similar sense of competence has developed

among scientific advisors engaged in the Montreal Protocol/IPCC processes.

All of these lessons can be seen in the evolution of the current global climate regime.

How has this regime evolved? What are its successes and practical limits? This regime has

three parts—hortatory actions, a convention followed by protocols, and calls for an

international environmental authority.

A. Hortatory Action

Hortatory actions are rhetorical declarations of a problem by high ranking political

officials. In the area of climate change, examples include the UN Declaration on

Environmental Protection and Sustainable Development (which led to the LJNCED meeting

to be held this June) and for strengthening procedures to resolve environmental disputes



(Our Common Future 1987). Loosely patterned after the UN Declaration of Human

Rights, such proposals seek to galvanize support for action by appealing to opinion leaders

who have the influence to spur governments to action.

As shown in Table 1, some of the actions governments are called upon to adopt in

support of preventing or mitigating climate change are exemplified by the Villach and

Bellagio Conference recommendations of 1987-8 and include: increasing reforestation

efforts, strengthening energy end-use efficiency improvements, identifying areas

vulnerable to sea-level rise, and enhancing coordination of global monitoring and policy

research (Jaeger 1988).

Hortatory actions require no formal treaty, and they compel no formal action under

international law. If parties to these declarations wish to form a special regime to enforce

certain standards, they must negotiate a special treaty to that effect (a convention). This

treaty must then be ratified by nation-states.

B. Topical Convention Followed by Protocols

A second type of global cooperative action is the convention/protocol process. Aimed

at reducing carbon dioxide emissions through agreement on specific goals, this process

contends that a topical convention should be ratified by nation-states to establish emissions

reduction targets matched to feasible rates of greenhouse gas reduction by particular

economies. Ratification should be followed by specific protocols that compel signatory

states to take specific actions to meet these goals. While current INC efforts are aimed at

this objective, they are only the most recent example of this phenomenon.

The 1988 Toronto Convention on the Environment urged establishment of a

comprehensive global energy policy and creation of a world atmosphere fund. This fund

was to be supported by a fossil-fuel consumption tax (protocol). Its goal was to stabilize

carbon dioxide concentrations through a 50% reduction of emissions to be achieved by

increased end-use efficiency and fuel switching to lower carbon-dioxide emitting fuels,

nuclear energy, and renewables (Everest 1988, (Hampson 1989-90).



Table 1. EVOLUTION OF ITERATIVE FUNCTIONALISM IN
GLOBAL ENVIRONMENTAL AGREEMENTS

A. HORTATORY ACTION

—Brundtland Commission (1987)—United Nations Conference on Environment
and Development (see text)

—Villach and Bellagio Conference (1987-8) (see text)

B. CONVENTION FOLLOWED BY PROTOCOL

—Mediterranean Action Plan or "Med Plan"—cleanup of Mediterranean Sea

—1985 Vienna Convention/1987 Montreal Protocol—ozone depletion by CFCs

—1987 Toronto Convention on the Environment/proposed "world atmosphere fund" and
fossil-fuel consumption tax

—Global Warming Potential (GWP) index proposals (Cristofaro/Scheraga,
Hammond/Rodenburg)—establishing a global warming potential "index" for regulating
greenhouse gases.

C. GLOBAL ENVIRONMENTAL AUTHORITY

—International Atomic Energy Agency (see text)

—1989 Hague Declaration on the Global Environment (see text)

—European Community comprehensive environmental policy—coordinated waste
management, air and water pollution laws and regulations.

Following negotiation of a convention, and its subsequent ratification by nation-states,

a series of protocols to permit specific reduction strategies, measures for compliance, and

eligibility standards for technology transfer funds, would be separately negotiated.

Technically, these protocols are amendments or "annexes" to a convention. Parties to the

conference that negotiate the protocol typically decide how many states must ratify it for it

to take effect. The advantage of the convention-protocol negotiating system is that it

permits a step-by-step approach to tackling complex global environmental problems.

10



Advocates of the convention-protocol strategy often cite the Montreal Protocol on

Substances that Deplete the Ozone Layer (1987) as a useful point of departure, contending

that this agreement provides a valuable precedent for greenhouse gas reduction because it

permitted variable compliance standards for developed and developing nations, offered a

pragmatic approach to defining consumption, production, and export limitations, and relied

on close consultation between scientists, diplomats, and industry representatives (Benedick

1991,Morrisette 1991).

C. Global Environmental Authority

A more radical attempt to address global environmental problems contends that

anthropogenic climate change is an crisis whose consequences may alter the course of

history (Prittwitz 1989, Hampson 1989-90, Glantz 1990). This crisis requires

establishment of a single global Environmental Security Council or World Environment

Authority empowered to take punitive measures against states failing to curb greenhouse

gas emissions, somewhat along the lines of the UN Security Council (Scharlin 1989,

French 1990, Santos 1990).

Punitive measures could include trade embargoes, expulsion from the UN or other

international organizations that bestow various benefits upon state parties, and universal

condemnation and suspension of diplomatic recognition. The primary purpose of an

environmental security council would be risk management and risk reduction.

The 1989 Hague Declaration on the Global Environment, proposing an Environmental

Security Council (ESC) within the UN system, was signed by the Prime Mirdsters of

France, Norway, and The Netherlands. Violators coming before such a body could face

potentially severe measures and referrals to the International Court of Justice (ICJ) for

arbitration. This ESC would also help finance and transfer energy efficient technologies

and CFC substitutes to less developed countries (French 1990). A global environmental

authority would require negotiation and subsequent ratification of a framework convention.

Because of its broad powers, it would be politically difficult (or even impossible) to

11



establish. Moreover, its authority wou/d extend beyond the normal confidence-building

character distinguishing previously successful functional organizations.

4. EVOLUTION OF CLIMATE CHANGE NEGOTIATIONS

A. Stage One: the Vienna Convention/Montreal Protocol Process

The Vienna Convention/Montreal Protocol process has served as a precursor for climate

change negotiations. The principal reason for this precursor role is its salient lessons for

involving scientists and NGOs into the climate change negotiation process. This regime

gradually evolved in the early 1970s following the 1972 UN Conference on the Human

Environment held in Stockholm. In 1974-1975, UNEP meetings characterized the problem

of ozone depletion as a challenge to global sustainability and urged strengthening of a

global monitoring and analysis network for measuring the impacts of CFCs (Feldman

1991). These efforts culminated in a World Action Plan for ozone layer depletion in 1977,

as well as initial proposals for banning non-essential uses of CFCs on the part of

policymakers in the U. S., Western European countries, and other developed nations.

This regime promoted formal negotiations among scientists and diplomats from the

World Meteorological Organization, United Nations Environment Programme, and national

agencies such as NASA, the National Oceanic and Atmospheric Administration, EPA, and

their counterparts in other countries. Formal negotiations accelerated the process of

formulating an ozone convention—negotiations for which began in 1981 under UNEP

auspices and concluded in 1985 with ratification of the Vienna Convention. This

convention harmonized international efforts to reduce CFCs.

The Montreal Protocol on Substances that Deplete the Ozone Layer (1987) froze CFC

production and imposed by step-by-step reductions eliminate them. CFCs, long-lived

substances that decay high in the atmosphere, destroy the earth's stratospheric ozone layer.

This protective layer filters much of the ultraviolet radiation from the sun which would

otherwise strike the earth's surface. Its destruction could lead to increased skin cancer,

depletion of plankton, and disruption of the food chain.

12



The organizational structure of Vienna Convention negotiations encouraged cooperation

among scientists and NGOs. Cross-validation of national research findings was

encouraged so that governments could take concerted, but prudent action through the

Montreal Protocol to actually reduce CFCs (Benedick 1991, P. Haas 1988). Scientists

representing national scientific advisory bodies and the United Nations Environment

Programme (UNEP) offered valuable input into: (1) environmental impacts of CFCs; (2)

risk and vulnerability of resources in the absence of mitigation (e.g., plankton); and (3) the

need for concerted action. If leaders had waited until adverse impacts were certain, not

only might the impacts have been irreversible, but getting countries to agree on control

measures might have been impossible (Benedick 1991).

Measures and timetables for compliance under the protocol are designed to

accommodate the different capabilities of developed and developing countries. In the

former, production and consumption of fully halogenated CFCs, those most threatening to

the stratospheric ozone layer (e.g., CFCs-11, 12, 114, and 115) were frozen at the 1986

level in 1989. This freeze was followed by a reduction to 80% of the 1986 level by 1994,

and a further reduction to 50% by 1999. Halon production and consumption (Halons-

1211,1301, and 2402) is to be frozen at 1986 levels by 1993 (Morrisette 1991).

Since Montreal, efforts to accelerate the phaseout of CFCs have occurred. The new

financial mechanism is designed to provide between $160—240 million over a three-year

period to developing countries. This mechanism has gained the endorsement of India and

China—two Montreal holdouts—and the support of the United Nations Centre on

Transnational Corporations, a group of multinational companies involved in environmental

regulatory issues (Environmental Concerns 1990).

B. Stage Two: The Intergovernmental Panel on Climate Change (IPCC)

In the area of global warming, the most ambitious form of functional cooperation is the

Intergovernmental Panel on Climate Change (IPCC), formed in 1987 and first convened in

1988. IPCC is comprised of three major working groups charged with: (1) coordinating

13



scientific assessments (Working Group 1); (2) undertaking impact analyses (Working

Group 2), and (3) formulating risk reduction strategies (Working Group 3).

These working groups were chaired by the United Kingdom, the former Soviet Union,

and the United States, respectively (National Climate Program Office, 1991). As working

group chairs, the major powers have been able to dominate the research agenda of IPCC—

at least until the latter stages of its work, and also controlled the consideration of options

pertaining to risk reduction.

As noted in Table 2, the IPCC has 1 een a distinctly "intergovernmental" organization—

emphasizing govemment-to-government discussions and trying to establish a common

framework for research and education. Despite criticism from less developed countries,

working groups 1 and 2 garnered considerable scientific consensus over the causes,

consequences, and seriousness of the greenhouse effect—no mean achievement.

Nevertheless, IPCC's dominance by developed countries is reflected by the fact that it

lacked much NGO input in its meetings, and is exemplified by the results of its reports—

which urged a slow, gradual response to the issue of global warming through development

of a comprehensive emissions strategy. This strategy consists of developing an index to

consider both "sources" and "sinks" of greenhouse gases, and thus, rewards countries for

efforts already undertaken to reduce greenhouse gases, such as reforestation or substituting

non-carbon or low carbon fuels for high-carbon content fuels.

Because the IPCC is a consultative intergovernmental body comprised of

representatives who speak on behalf of their countries, it has not effectively addressed

redistributive issues. IPCC is little more than an ad hoc, non-permanent working group

without a full-time staff (secretariat), an executive council to manage a budget, collect

dues, and oversee policy, permanent committees to study issues and advise a director

general on policy options, and formal means to incorporate new information on the science

of global warming (Nitze 1990).
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Its mission is not to act as a negotiating forum but to gather information and coordinate

research on behalf of UNEP and the World Meteorological Organization (WMO). It has

begun development of a "global warming potential" or "carbon intensity" index in order to

rank countries according to their contributions to potential global warming; (2) made

preliminary evaluations of specific proposals for greenhouse gas reduction; and (3)

evaluated the viability of compliance mechanisms for a greenhouse gas treaty.

As Maurice Strong, Director-General of the United Nations Conference on

Environment and Development (UNCED) has suggested, however, these achievements

may have been somewhat compromised by political expediency since, "Intergovernmental

science is always negotiated science" (Strong 1991).

C. Stage Three: The Intergovernmental Negotiating Committee for a
Framework Convention on Climate Change (INC)

The INC, formed within the IPCC framework, is designed to provide negotiators with

a vehicle for negotiation and implementation of a Framework Convention on Climate

Change (see Table 2). As noted previously, it owes its existence to the demands of the "G-

77" countries who, in late 1990, demanded UN General Assembly formation of a

negotiating body that also could serve as a permanent organization for managing climate

change issues.

Unlike IPCC, INC is directly responsible to the UN General Assembly—not the UN

Environment Programme—which is viewed as controlled by developed countries. INC

has strategically empowered less developed countries by establishing working groups

centered around redistributive issues including technology transfer, exchanges of scientific

information, and greater representation of particularly vulnerable countries.

In February, 1991, INC held its first negotiating session attended by 102 countries and

95 UN, international and NGO bodies in Chantilly, Virginia. There, INC convened two

working committees: a commitments group (Working Group 1) to examine issues of aid,

technical assistance, and technology transfer, and an institutional mechanisms group

15



Table 2. CURRENT CLIMATE CHANCE NEGOTIATIONS REGIME: INSTITUTIONS, ISSUES, EXPECTATIONS

A. INTERGOVERNMENTAL PANEL ON CLIMATE CHANGE (IPCC)—1987-1991

FORMATION

United States, World Meteorolo-
gical Organization (WMO), United
Nations Environment Programme
(UNEP)

GJ2ALS

Concerted international effort
to identify problems and their
implications.

Establish common understanding
of science and of tradeoffs
among impacts.

Establish international framework
for further research/education.

STRUCTURE

Three working groups:
Science, Impacts, Response
Strategies; chaired respectively
by U.K., USSR, U.S.A.

RESULTS

Avoid technological
"quick fixes" for emissions.

Develop comprehensive
emissions strategy.

PROBLEMS

Dominance of
developed countries
in work groups.

Criticism by less developed
nations in UN GA resolution
(1/1991).

Lacked NGO input.

Lacked permanent working
group, budget, director-general,
policy oversight authority.

B. INTERGOVERNMENTAL NEGOTIATING COMMITTEE FOR A FRAMEWORK CONVENTION ON CLIMATE CHANGE (INC)—I991-PRESENT

UN General Assembly; at
urging of "G-77."

Draft framework Convention on
reducing greenhouse gas emissio
for ratification at 1992 UNCED
meeting.

Establish permanent treaty
implementation organization.

102 nations, 95 United Nations,
Intergovernmental organizations,
(IGOs), non-governmental
organizations (NGOs) participate.

Two working groups: Commit-
ments, Aid, and Technology
Transfer (comprised of Brazil,
Japan, Senegal); and Institutional
Mechanisms, Scientific Exchange,
Monitoring, Verification and
Compliance, and Adaptation
(comprised of Bulgaria, Canada,
Vanuatu).

Permanent organization—
Secretariat (comprised of France,
Algeria, Argentina, India, Roma-
nia.

Establishing own research
headquarters and Budget.

Conferences in Chantilly,
Virginia (2/1991), Kenya
(8/1991), Switzerland
(9/1991, 12/91).

Agreement that all nations
should pursue "appropriate
commitments" to reducing
greenhouse gases.

Agreement (in principle) on
special assistance lo Less
Developed Countries.

No success in gaining
consensus on framework
convention.

Disagreement between US
and EC countries on need
for specific reduction targets,
milestones, and forms of
assistance to LDCs.

Difficulty in building a
durable consensus among
over 100 nation-states.



(Working Group 2) for discussion of scientific cooperation, monitoring, information

exchange, and compliance.

Working Group 1 is comprised of representatives of Brazil, Japan, and Senegal—each

representing a distinct constituency involved in climate change negotiations. While Japan is

viewed as a major technology transfer source and significant aid donor with the capacity

(and political will) to play a major part in leading technical assistance efforts by the

industrialized powers, Brazil and Senegal represent major actors in the role of prevention

(due to large rainforests), as well as potential beneficiaries (due to need for technical

assistance to industrialize while still protecting the environment). Asa major repository of

tropical rain forests, Brazil plays a disproportionate role in carbon sequestering. Indeed, it

would be difficult to imagine an international climate change agreement designed to address

carbon sequestering issues that did not encompass its interests (Brown and Wolf 1987).

Brazil is also eager to develop industry through the use of carbon-based fuels.

Working Group 2, comprised of Canada, Bulgaria, and Vanuatu, is built upon the

same philosophy as group 1. Canada is a strong proponent of independent verification of

compliance with greenhouse gas reduction agreements while Bulgaria, like most eastern

European countries, seeks scientific and technical exchanges. Vanuatu, a Pacific island

nation severely threatened by sea-level rise from the melting of polar ice, wants serious

consideration of measures to forestall global warming—or to rescue its would-be refugee

population. Vanuatu's prime minister, Walter Lini, has frequently criticized developed

countries for an alleged lack of interest in global climate change, pointing specifically to

Bush administration indifference to the possible impacts of global warming on Pacific

island countries (Forum Head Criticizes 1990, Borg 1990a, Borg 1990b, Borg 1990c,

Waihee 1990, DoD OKs 1990).

A permanent headquarters for INC's research and negotiating activities is to be

established, and voluntary donations for a permanent operating budget have been solicited

(National Climate Program Office, 1991). A governing "bureau" (secretariat) has been
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formed, comprised of representatives from France, Algeria, Argentina, India, and

Romania. Thus far, INC's attention has been drawn almost entirely toward preparing a

draft treaty on global warming to be presented to negotiators at the 1992 United Nations

Conference on Environment and Development (UNCED). Negotiations toward such a

draft agreement have been slow, halting, and contentious. It is not yet certain that a draft

treaty will be available for the June UNCED meeting in Brazil.

5. DISCUSSION

The degree to which current climate change negotiations are likely to produce an

effective iterative functionalist regime may be gauged by two principal criteria: (1) how well

they incorporate stakeholders with the potential to gain or lose in decisional outcomes, and

(2) how well they incorporate equity, efficiency, and policy feasibility issues (Young

1982).

A. Resolving Verification Issues

Unless global environmental agreements ensure that violators can be detected,

signatories will not be deterred from violating them. Verification ensures that a country is

complying with its obligations and not acting as a "free rider" (Scheinman 1987, Underdal

1990). Environmental and scientific agreements distinguished by broad signatory

compliance rely on confidence-building measures rather than punishment.

Two principle verification and compliance considerations optimize functional

integration: (1) minimizing the intrusiveness of verification on national economies, and (2)

developing an emissions index that illustrates the global warming potenti.il of all emissions

and other human activities. Such an index would weigh emissions reduction and

sequestering efforts—thus rewarding national efforts to reduce greenhouse gas emissions.2

The U. S. has consistently rejected calls for commitments to specific reduction targets,

2Sequestering is the storing of carbon by planting trees or other vegetation, or reducing raising of cattle or
other livestock (that produce methane, a greenhouse gas), and has been proposed as one means of permitting
countries to "take credit" for positively reducing greenhouse gas emissions to the atmosphere.
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dates of compliance, or even financing mechanisms. Instead, it has urged comparisons of

national contributions to greenhouse gases, relying principally upon national means of

verification, compliance, and monitoring—and rejects calls for new institutions until their

necessity and feasibility are demonstrated (National Climate Program Office 1991, Global

Warming Conference Fails to Make 1991). The third session of the INC ended on

September 20, 1991 in a stalemate over this very issue, raising doubts about the likelihood

that a greenhouse gas emissions convention will soon be concluded (P. Haas 1992).

If such an agreement comes about, I contend that, given the complicated nature of

verification under such an agreement, primary responsibility for ensuring treaty compliance

would r.ave to be entrusted to established national regulatory agencies that harmonize their

rules, grant emissions permits, and enforce compliance. An organization such as INC

could then function as a coordinating office to ensure that national agency regulatory

reports are bona fide, consistent, and based on internationally standardized inspection

procedures. INC could independently audit reports and records and, on occasion,

facilities, to ensure that verification procedures are being followed (International Chamber

of Commerce 1989).

B. Establishing a Permanent Organization and Dues Structure

Demands to vary the scale of monetary support for an inspection/auditing organization

are likely to be made by less developed countries on the grounds that developed nations

disproportionately contribute to greenhouse gases.

An auditingAnspection organization such as INC must be prepared to weigh the

prudence of permitting an unequal dues support structure coupled with special technical

support programs directed at less developed countries to ensure universal membership in a

compliance regime. In the field of nuclear non-proliferation, the IAEA's experience (Fisher

and Szasz 1985) suggests that, while politically difficult for some developed countries to

swallow, a variable dues structure may be necessary to obtain less developed countries'

support for a convention that provides for national inspections and audits.
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C. Addressing Equity Issues

A handful of countries produce most of the carbon dioxide and other trace gases that

directly contribute to global warming. The United States, the Soviet Union and China

account for 23, 18, and 9%, respectively, of global carbon dioxide production, or roughly

1/2 of the world's carbon dioxide emissions (Grubb 1989, French 1990). Similarly, three

countries—Brazil, Indonesia, and Zaire—play a disproportionate role in carbon

sequestering due to their large forestry reserves. They collectively account for 48% of the

world's tropical rain forests.

Less developed countries also are less adaptable to climate change than are developed

countries. Most of them face greater risks from global temperature rise because they share

depletable freshwater resources with other countries, lack flood control facilities, adequate

water supply reservoirs, and coastal zone barriers, yet have a disproportionate percentage

of their populations residing along coasts (Glantz 1990). The impacts of sea level rise will

be severely felt by exposed coastal populations in countries such as India, Bangladesh, and

Egypt. Finally, from the standpoint of prevention and adaptation, less developed nations

currently have few energy options to which they can shift (Goldemberg 1991).

Negotiators will be prodded to address what comprises an equitable balance between

benefits and costs in supporting certain policy options. Developing countries fear that they

will be forced to abandon their development plans because of international pressure to

control air pollution, without compensation (Weisskopf 1992). Recall that this was an

issue dealt with at Montreal regarding CFC phaseout (Environmental Concerns 1990: 2-6).

At the third INC meeting, the issue of equity was raised by India's representative who

stated that it should be the "touchstone" of all proposals on a convention over climate

change, and that firm commitments to technology transfer and additional financial resources

are necessary conditions for equity to be met. China, Vanuatu, and Senegal agreed with

India's statement (Climate Change Convention Equity Concerns 1992: 3).
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As recent global warming talks under INC umbrella have shown, participation by third

world countries is crucial to successful negotiations. Jamsheed Marker, Pakistan's chief

negotiator and chairman of the G-77 developing country bloc, has suggested establishing a

"climate fund" to compensate developing countries for limiting fossil fuel use in favor of

solar, renewables, and biomass. This fund should be independent of the World Bank or

other developed country-dominated financial institutions and its resources should be used

for technology development and preparation of national greenhouse gas inventories

(Weisskopf 1992, United Press International 1992).

At the third INC meeting, Bangladesh demanded that developed countries help

developing ones meet incremental costs associated with adapting to any climate change,

transfer technology on preferential terms, and provide aid for environmental protection

separate from that for development (Climate Change Convention Equity Concerns 1992:

3).- Debt-for-nature swaps, it was further suggested, could be viewed as compensation for

th& "ecological and social losses" caused by colonialism and past foreign investment

practices. This same point was argued at the recent NGO preparatory summit in Paris in

December 1991 for the United Nations Conference on Environment and Development

meeting in Rio this summer (Alternative Agenda, 1991).

An additioaai lesson of this preparatory summit is that developing nations hold NGOs

from developed countries partly responsible for the behavior of their countries. Thus, if

the cause of "iterative functionalism" is to be furthered in managing global environmental

change, it will require negotiation among NGOs as well as nation-states.

6. THE FUTURE OF ITERATIVE FUNCTIONALISM—NEXT STEPS

William Nitze, one of the strongest proponents of functional integration in the

management of global climate change, suggests that an independent international

organization must be established to achieve implementation of a global climate change

convention. This organization would be comprised of an executive council with
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representatives from less developed and developed countries and an adequate budget to

obtain technical information and provide management assistance and technology transfer to

countries. The convention establishing this organization would contain guidelines for

preparing national plans that leave each party free to determine its own emissions reduction

strategy consistent with overall timetable and targets established by convention. Special

subtargets could be established for carbon dioxide stabilization, energy efficiency, and

reversing deforestation. The INC appears to aspire to fulfill such a role.

Following negotiation of a greenhouse convention, a conference of the parties (those

countries directly involved in negotiations that have promised to seek rapid ratification by

their governments) could form a special "assessment organization" which would, in

essence, duplicate the IPCC. Following this centralized assessment process, a set of initial

targets and timetables for emission reductions would be negotiated through a separate

convention—enforceable by an INC-type organization (Nitze 1990).

Efforts would focus primarily (though not exclusively) on developed countries,

particularly members of the Organization for Economic Cooperation and Development

(OECD). A mechanism for overseeing transfers of technology, assisting countries in

attaining their energy conservation and substitution goals, and administering the treaty

organization would be established with a budget on the order of $100 million/year. By

means of comparison, this budget would be slightly smaller than that for performing a

range of similar activities by the International Atomic Energy Agency in the field of nuclear

non-proliferation (Scheinman 1985). Taxes levied upon signatories would be placed into a

special technology transfer fund to be used by developing countries for obtaining

greenhouse-gas reducing technologies and CFC substitutes (Chandler 1989). One idea,

without official standing, proposes wedding the IPCC's "Global Warming Potential"

(GWP) index to an analysis that evaluates greenhouse gas reduction strategies in

accordance with their cost-effectiveness per volume-reduction level of GWP gases

(Cristofaro and Scheraga 1991). The most economical strategies can be incorporated into a
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global convention which could establish tradable emissions permits based on this index.

As this article is written, it appears that some means of establishing the relative

contributions of greenhouse gases by countries joining a convention will be a precondition

for agreement.

7. CONCLUSION

For the INC to implement an effective, acceptable set of agreements able to win the

confidence of signatory nations—a more formal organizational structure must emerge.

This structure must include an executive council with developing as well as developed

country representation, an adequate budget to obtain technical information and provide

management assistance and technology transfer, and national planning guidelines that leave

countries free to determine their own emissions reduction strategies consistent with

timetables and targets established by convention (Nitze 1990, Fisher diPrimio Stein 1990).
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