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Although the studies are similar in the broad
outlines of their methodology, they vary substan-
tially in a number of factors, including the emis-
sions considered and the specific valuation
approaches used. As aresult, the cost estimates as-
sociated with the energy sources cannot be
compared with each other in the same way as esti-
mates made by other studies.

| Shuman and Cavanagh

The Shuman and Cavanagh study was prepared in
1982 by Michael Shuman and Ralph Cavanagh of
the Natural Resources Defense Council. It was
prepared as part of a larger report-a comprehen-
sive proposal for future power development in the
Pacific Northwest-sponsored by the Northwest
Conservation Act Coalition, an umbrella organi-
zation for 38 environmental, labor, ratepayer, and
citizens' groups in the Pacific Northwest.* The
environmental cost estimates are contained in ap-
pendix 2 of the larger report.”

The study examines some of the most signifi-
cant environmental impacts of five different ener-
gy options: coal, nuclear, wind, solar water
heating, and household weatherization. It esti-
mates costs for occupational and public exposure
to emissions; property and crop damage from
emissions; occupational and nonoccupational ac-
cidents in extraction, transportation, and genera-
tion (including catastrophic nuclear accidents);
and nuclear proliferation. The study does not ad-
dress a variety of potential environmental costs
such as water consumption, recreation losses, fish
and wildlife mortality, aesthetic damage, and im-
pacts from transmission and distribution facili-
ties.

A summary of the study’s quantitative findings
is shown in table 2-9. Overall, the study estimates
that the environmental costs of solar, wind, and
weatherization are less than one-tenth of those as-

sociated with coal and nuclear. The authors be-
lieve their analysis to be conservative-the
assumptions made in the study are least favorable
to the eventual conclusions of the study (that coal
and nuclear have high environmental costs rela-
tive to solar, wind, and conservation).

The study’s explicit aim is to compare renew-
able sources of energy, such as solar and wind,
with conventional sources such as coal and nu-
clear. The study’s estimates of solar and wind were
done largely in arelative way. For example, the
health impacts of solar and wind were estimated
by using the estimate for nuclear (excluding acci-
dents, radon emissions, and proliferation). This
decision reflected the authors' belief that the pri-
mary environmental costs of solar and wind were
due to the construction of alarge energy-produc-
ing facility and that those risks were similar for
nuclear, solar, and wind. The study assumes that
few environmental impacts are reflected in the
economic costs of energy use, and that most envi-
ronmental costs should be treated as economic ex-
ternalities.

In their analysis, Shuman and Cavanagh felt it
was best to preserve uncertainties in the range of
estimates offered, rather than in what classes of
environmental costs were included. As a resullt,
they quantify environmental costs some other
studies typically leave out. For example, esti-
mates of coal environmental costs include the
health effects and property damage resulting from
climate change. These effects account for more
than half of the total costs at the high end of the
range that Shuman and Cavanagh give for coal
power. Similarly, estimates of nuclear environ-
mental costs include the health effects and proper-
ty damage resulting from nuclear accidents, radon
release, and weapons proliferation. These effects
account for more than 99 percent of the high end
of the range given for environmental costs associ-
ated with nuclear power.

SoRalph C,,h et ~]., A M~ Electric power and Consemation plan for the Pacijc Northwest (Seattle, WA: Northwest Conse!_vation

Act Coalition, November 1982).
31 sh,,and C,h, op. Cit., foomote 7
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TABLE 2-9: Shuman and Cavanagh's Estimates of Environmental Costs

By plant type

>ost, ¢/kWh (1980) >ost, ¢/kWh (1990)
~Plant Midpoint range Full range Midpoint range Full range
Coal 2-3 0.03-20.68 3-5 0.05-35.31
Nuclear 2-3 0.05-30.24 3-5 0.09-51.64
Solar and Wind 0-0.12 0-0.20 —
Neatherization 0 0 —

JOTE: Values in 1980 dollars are reported in the study. Values in 1990 dollars are adjusted using the consumer price index. Values are specitic to
he Pacific Northwest. Values for some classes of costs were not estimated.

SOURCE: Michael Shuman and Ralph Cavanagh, A Mode! Conservation and Electric Power Plan for the Pacific Northwest, Appendix 2: Environ-
nental Costs (Seattle, WA: Northwest Conservation Act Coalition, November 1982).

COMPARING STUDIES

The final results of environmental cost studies
cannot be validated, in the sense of being able to
compare them with some objective reality. Other
types of studies can, at least in principle, be
compared with measurements of actual phenome-
na. For example, energy demand forecasts can be
compared with actual demand experienced at a
later date; models that estimate environmental
transport of pollutants can be compared with mea-
sured concentrations of those pollutants. In con-
trast, environmental cost studies produce final
results that cannot be compared with anything ex-
cept results of other studies.

The difficulty with validating environmental
cost studies places specia importance on the abil-
ity to compare the results of severa studies. This
section discusses several conclusions based on a
comparison of the studies reviewed in this chapter.

| Estimates are Not Independent

None of the studies summarized above contain
only original research. All of the studies assemble
smaller studies of individua components such as
the health impacts of particulate, the value at-
tached to a human life, and the willingness to pay
for pollution-free wilderness .32 In addition, some

analysts adapt calculations used in other studies to
suit their own purposes. Studies nonetheless re-
quire substantial work on the part of their authors:
they must develop an overal structure for the
study; they must locate, critique, and select origi-
nal studies; and they must combine those studies
in a rigorous and defensible way.

This prevailing approach of assembling small-
er pieces means that each study does not represent
an independent estimate of environmental costs.
The estimates, assumptions, and methods of one
study are often used in subsequent studies, albeit
in modified form. The body of literature on envi-
ronmental costs thus represents an evolving set of
related estimates rather than a set of completely
independent ones.”

In addition, environmental cost studies are not
always estimating the same thing. Each study has
its own definition of what constitutes an environ-
mental cost and its own assumptions about how
the cost should be estimated. As a result, any two
studies may actualy be estimating quantities
whose definitions only partialy overlap.

These features of environmental cost studies
have important implications for how the studies
guantitative estimates are used. When viewing a
set of quantitative estimates, there is a temptation

321pa few cases, the studies conducted original research to supplement the other, smaller studies that they assembled to estimate environ-

mental cost. For example, the BPA site-specific hydroelectric study conducted original valuation research.

33This should not be construed to mean, necessarily, that the externalities literature is converging on a single set of estimates or that more

recent studies are always superior to older ones.
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TABLE 2-10: Methods of Categenzing Environmental C

Method Examples

Studies using as a major categorization
method

Energy source Coal, oil, nuclear, photovoltaics

Pace, Tellus, Chernick and Caverhill;
Hohmeyer, BPA, Shuman and Cavanagh

BPA (coal), Shuman and Cavanagh

Pace, Tellus, Chernick and Caverhill

Hohmeyer, BPA (coal and hydro), Shuman
and Cavanagh

Activity Mining, transportation, fuel processing,
generation, waste disposal, energy use

Emission S0,, CO,, NO,, particulate, heat, noise

Impact Human health, quality of life, climate, flora,
fauna

Manifestation Species extinction, global warming, cancer

Shuman and Cavanagh

NOTE: It maybe possible to retrospectively apply different categorization schemes to published studies based on data they contain. However, for a
study to be listed in the rightmost column, the method must be used explicitly in the study to organize the reported results, The DOE/EC and New

York State studies are excluded because they are not yet completed,

SOURCE: Office of Technology Assessment, 1994.

simply to average the values, assuming that each
value is an independent estimate of the same quan-
tity. These conditions do not hold for the environ-
mental cost estimates discussed in this chapter,
and the estimates should not be averaged. Instead,
individual studies need to be examined and their
estimates compared.

| Studies Categorize Costs Differently
Unfortunately, interstudy comparisons are often
problematic. Environmental cost studies employ
awide variety of methods for categorizing envi-
ronmental costs (see table 2-10). Each method
provides a different view of environmental costs.
A single activity, such as the emission of carbon
dioxide from a coal plant, can be categorized by
many different characteristics, including the me-
dium of the emission (air), the phase of the fuel
cycle (generation), and the energy source (coal).
The differing categorization schemes em-
ployed by different studies make comparisons dif-
ficult. Nearly all studies categorize results by
energy source (e.g., coal, nuclear, and hydroelec-
tric). However, the components that make up
these overall estimates are important to examine,

348tirling, op. cit., footnote 4.

and this is made substantially more difficult when
the components are reported using different cate-
gorization schemes.

For example, the Pace study reports environ-
mental costs associated with particular emissions
(eg., CO,, SO,, NO,particulate) and then com-
bines these with quantity estimates to estimate the
environmental costs associated with each fossil
fuel energy source (e.g., coal, oil, natural gas). In
contrast, the BPA generic coal study categorizes
effects by impact (e.g., human health, crops, live-
stock, timber, materials, ecosystems, and visibili-
ty).

If studies use a common framework, compari-
sons are easier. Analysts and readers could
compare several studies side by side to understand
their similarities and differences. In addition, a
consistent framework allows researchers to alter
an existing study to incorporate new data or
assumptions. However, no categorization of envi-
ronmental costs fits perfectly for all environmen-
tal effects and all technologies.”

Differences in categorization are understand-
able, given the diverse conditions and purposes
under which the studies were assembled. How-



ever, the differences force policy makersto view
existing studies as independent units of analysis,
rather than flexible tools whose assumptions and
numeric values can be interchanged to fit the
policy makers' particular circumstances or inter-
ests. In contrast, the results of at least one pending
study (New York State) will be embodied in com-
puter software, which will allow many parameters
of the study to be changed easily, although its ba-
sic structure will remain fixed.

| One Effect Category Often Dominates

Although studies categorize environmental ef-
fects quite differently, a single category dominates
most estimates of environmental cost. Specifical-
ly, in the eight studies reviewed by OTA, 55 quan-
titative estimates were produced that were broken
down into several categories of effects. Of these,
46 (84 percent) had single categories that ac-
counted for the mgjority (i.e., 50 percent or more)
of the total estimate.”

For example, Pace makes estimates for 15 dif-
ferent generating technology and fuel combina-
tions. Within each estimate, the study categorizes
effects by emission (e.g., SO,, NO,, particulate,
and CO0,). Pace produced an estimate of 4.72
cents/kWh for the environmental cost associated
with coal plants meeting the new source perfor-
mance standards (NSPS). In the case of this esti-
mate, the effects associated with S0,accounted
for 2.95 centskWh, or more than 60 percent of the
total estimate.

There is some consistency in the effects that
dominate. Three studies (Pace, Tellus, and Cher-
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nick and Caverhill) estimate costs for fossil fuels
and categorize effects by emission. When a single
category dominates in an estimate from these
studies, the category is either SO,or CO,. Similar
conclusions are difficult to draw for nuclear and
renewable energy sources because the studies are
often less specific about how they categorize ef-
fects for these energy sources.

This dominance of single effects has important
implications for policy makers. It points to the po-
tential for environmental cost studies to be used
for setting priorities. Although studies with differ-
ent frameworks of assumptions may differ in their
guantitative estimates of environmental costs, if
there is agreement on dominant effects then the
studies may provide valuable guidance for where
legislative and regulatory efforts should be fo-
cused. Important questions of priorities would
still remain, of course, including how to balance
environmental programs against other important
federal priorities, but focusing environmental ef-
forts effectively is still an important victory.

| Cost Estimates are Highly Variable
In some cases it is possible to compare results of

different environmental cost studies .*,” Despite
these differences in categorization, rough compar-
ison of results is still possible (see figures 2-2 and
2-3). Comparing these results indicates wide vari-
ation in cost estimates. Some estimates of envi-
ronmental costs are nearly zero. In other cases,
estimates are as high as 10 cents’kWh-costs that
are larger than the electricity rates that average

consumers currently pay. The wide variation in

35None of the studies actually make this calculation. The OTA numbers are derived by employing the primary categorization method used
by each study. In some cases, not all of the estimates in the particular study were counted. For example, the BPA hydro study contained a wide
range of estimates, but only two (the high and low estimates) were included in the 55 estimates used for this caculation. Similarly, estimates
that include only asingle category of effects were not counted. For example, Hohmeyer’s estimate of nuclear environmental costsis based
solely on accidents. This estimate was excluded from the 55 estimates used in the calculation.

36Nearly all studies produce results categorized by energy source (e.g., coal, nuclear, and solar). Even these results are categorized and

reported indifferent ways. Hohmeyer presents one overall estimate for “fossil fuels,” three studies (BPA, Shuman and Cavanagh, and Chemick
and Caverhill) make distinct cost estimates for each fossil fuel source (coal, gas, and oil), and the remaining completed studies (Pace and Tellus)
produce further distinctions among several different combinations of combustion technology and fuel.

37As noted earlier, some analyses have attempted to adjust for differences among the studies attributable to different technical assumptions,

such as the heat rates and emission factors of power plants. For example, see Koomey, op. cit., footnote 10.
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FIGURE 2-2: Results of Environmental Cost Studies Vary Widely (listed by generating technology)
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NOTES: See text for full description of the difficulty of comparing environmental cost estimates, When several point estimates are given, each esti-
mate is for a different specific generating technology (e.g., combustion turbine) or specific fuel (e g., oil with 1 % sulfur content). Hohmeyer gives
only one estimated range for all fossil fuels (coal, oil, and gas). TheShuman and Cavanagh estimates are the “best estimate” ranges, Costs are given
1N 1990 cents per kilowatt-hour. Not all results are shown for each study.

SOURCE: Office of Technology Assessment, 1994
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FIGURE 2-3: Results of Environmental Cost Studies Vary Widely (listed
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only one estimated range for all fossil fuels (coal, 011, and gas) The BPA estimates should not be directly compared because the individuai studies
used different methods and assumptions. The Shuman and Cavanagh estimates are the “best estimate” ranges. Costs are givenin 1990 cents per
kilowatt-hour Not all results are shown for each study
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guantitative estimates demonstrates there is no
consensus about cost estimates among currently
published environmental cost studies.

| Cost Estimates are Highly Uncertain

Dueto avariety of analytical difficulties and un-
knowns, al of the studies are cautious in their pre-
sentation of numerical estimates. First, some
studies present broad ranges of possible values
rather than specific numeric estimates (often
called “point estimates’). For example, Hohmey -
er, BPA, and Shuman and Cavanagh all use this
method. Shuman and Cavanagh even go so far as
to produce a “midpoint range” indicating values
they think are most likely, and a“full range” for
coal and nuclear indicating values they think are
possible. Where ranges are presented, they are
often quite large. The Hohmeyer high and low es-
timates vary by afactor of about five in the case
of fossil fuels and 10 in the case of nuclear. Shu-
man and Cavanagh’s full range high and low esti-
mates differ by more than afactor of 500.
Second, some studies produce a point estimate
and then attempt to evaluate the uncertainty asso-
ciated with that estimate. Where uncertainty is
evaluated, it is often quite large. For example, sev-

eral of the BPA studies evauate the uncertainty to
be aslarge or larger than the estimate itself, indi-
cating that the actual cost could be nearly zero or
as much as twice the point estimate.”

Finally, most studies are careful to label their
results “preliminary.” Thisis due to various data
gaps, uncertainties, methodological disputes, and
the early stage of development of environmental
cost analysis. Based on uncertainty estimates and
cautions contained in the studies, and based on the
large differences in the results of different studies,
prospective users of environmental cost studies
should assume that al estimates are highly uncer-
tain and preliminary.

| Conclusion

Many of these issues—independence, categoriza-
tion, variability, and uncertainty-are closely re-
lated to the valuation phase of environmental cost
studies. This phase takes quantitative estimates of
environmental impacts and attempts to value
them in monetary terms. Other study phases also
bear on the issues discussed above, but valuation
introduces additional dimensions and complica-
tions. The different methods of valuation are dis-
cussed the next chapter.

38 S,.ifj.ll,, the cost estimates for coal, oil, and natural gas are accompanied by uncertainty estimates. For coal, the standard deviation
is estimated to be equal to the estimate itself. For oil and gas, the two standard deviations are estimated to be equal to the estimate itself. The
standard deviation is a statistical quantity indicating the variability of an estimate. For a normal (or “bell shaped”) distribution, approximately
95 percent of the possible values lie within two standard deviations of the mean value (the center of the distribution).



M ethods for

Valuing

Environmental

aluation is a method used in environmental cost studies to
assign monetary values to the environmenta effects of
electricity production. Examples include finding the val-
ue individuals attach to reducing the risks of coa mining,
improving urban air quality, or assuring clear visibility.

Vauation is a particularly important method to understand. Al-
though environmental cost studies raise many other important
methodological issuesin addition to valuation (e.g., human risk
assessment, extrapolation from animal studies, and estimates of
transport and deposition of environmental pollutants), these
methods have been well reviewed by other reports and are amena-
ble to further scientific research. In contrast, disputes about valua-
tion methods are relatively new to policy makers and appear less
amenable to resolution by additiona research. Differing assump-
tions of analysts strongly affect the choice to use monetary valua
tion at al, the choice of valuation method, and the way that
method isapplied. Because there is little or no consensus on these
assumptions, valuation lies at the root of much of the controversy
over the study and use of environmental costs.

At least five valuation methods are used in current environ-
mental cost studies. 'Market valuation uses existing market
prices to estimate damages. Contingent valuation elicits esti-
mates from consumers by the use of survey techniques. Hedonic
valuation examines existing market prices to detect implicit valu-

| All of these techniques assume a goa of monetary valuation. This almost always has
been the goal of environmental cost studies. In theory, however, a study could analyze the
“costs” of electricity generation in a more general, noneconomic sense. For additional dis-
cussion, see the section in chapter 4 on quantification and monetization.

Costs

|37
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ation of environmental factors by consumers.
Control cost valuation examines existing regula-
tory decisions to detect implicit valuation of envi-
ronmental factors by government regulators.
Mitigation cost valuation examines the cost of re-
pairing environmental damages to estimate the
value of preventing such damages from occurring.
Each valuation method is detailed in the following
sections.’

MARKET VALUATION

In some cases, environmental impacts from ener-
gy production affect things that are bought and
sold, and thus have a market price. For example,
hydroelectric facilities can reduce salmon popula-
tions by hindering the upstream migration of adult
salmon to spawn and the downstream migration of
juvenile salmon toward the ocean. One method of
estimating the cost of a reduced salmon popul a-
tion is to multiply the reduction by the market
price of salmon.

Market valuation is used in severa studies. For
example, the Pace study uses market prices to val-
ue the corrosive impact of air pollution on materi-
als and the potential property damage from a large
nuclear accident. Similarly, the Bonneville Power
Administration (BPA) studies use market valua-
tion in several contexts, including valuing im-
pacts on agriculture, fur trapping, and commercial
forestry.

Market valuation has the advantage of relying
on data that are readily available and fairly un-
controversial. Care must be taken to find prices
that apply to the specific losses associated with
energy generation (e.g., prices appropriate to the
specific crops grown where emissions have their
greatest impacts), but this difficulty is fairly easy
to overcome.

Market valuation aso has some subtle pitfalls.
Market costs may be distorted because, like ener-

gy prices, they may not include al relevant costs.
Many individuals would contend that forests have

higher value than the commercial value of the tim-
ber, and that the value of some animal life is higher
than the market price of their pelts. There is no
generally accepted method to account for these ef-
fects, and attempting to do so could involve an
analysis as large as the original environmental
cost study. As a result, most studies that use mar-
ket valuation do not attempt to adjust market price
data to account for them.

The major limitation of market valuation is that
not al environmental impacts of energy affect
things that are bought and sold in markets. The
value of items such as visibility, preservation of
endangered species, and health impacts cannot be
estimated using market valuation.’This limita-
tion has led to the use of several other valuation
techniques.

HEDONIC VALUATION

Hedonic valuation examines existing market
prices for evidence of the value placed on particu-
lar environmental effects. For example, one way
to estimate the value of arecreational areaisto ex-
amine the travel costs borne voluntarily by those
who visit the area. Similarly, one way to estimate
the value associated with personal safety is to
compare the wages of workers in hazardous oc-
cupations with those in occupations that are safer,
but otherwise similar.

Several studies use hedonic valuation to esti-
mate the value of environmental impacts. For ex-
ample, the BPA studies for coal, oil, and gas use
estimates that infer the value of visibility from
property values. Pace uses those estimates as well.
Similarly, the BPA hydroelectric study uses esti-
mates based on the travel costs of hunters to value
the loss of deer in the area to be flooded by a dam.

2This chapter is meant to introduce readers to various valuation techniques, not to be a detailed methodological critique. Detailed examina-

tions of each method can be found in footnoted references in each section.
3“Visibility™ refers t. the presence or absence of haze often produced by burning fossil fuel. Visibility problems are most commonly en-

countered over urban areas, but also have become an issue in scenic vistas such as those around the Grand Canyon.
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Like market valuation, hedonic methods have
the advantage of deriving from choices made by
consumers. This avoids problems that may stem
from inaccurate self-reporting--i.e., problems
caused by individuals who say they place a partic-
ular value on an environmental impact, but who
do not act consistently with that belief (seethe dis-
cussion of contingent valuation below).

Unlike market valuation, however, hedonic
methods must adjust for all factors that influence
price other than the object of study. For example,
to determine the value of visibility by using prop-
erty values, analysts must account for al the other
reasons property values may vary (e.g., quality of
home, access to services, proximity to work-
places). Although statistical techniques exist to
account for these other influences, there are a great
many practical and theoretical pitfallsto avoid.

In addition, prices may not accurately reflect
how people value environmental effects. For ex-
ample, wage differentials may not accurately re-
flect risks to workers. First, workers may be
unaware of risks they face, and they may not de-
mand higher wages to account for increased risk.
Second, workers may be unable to bargain effec-
tively to make their wages adequately compensate
them for their risks. Barriers to job mobility may
limit the opportunities of high-risk workers to
change positions or occupations.*

CONTINGENT VALUATION

Contingent valuation (CV) consists of surveying
individuals directly about the value they attach to
environmental damages. A typica survey pro-
vides a respondent with information about a hypo-
thetical program that will prevent future harm to
the environment. The respondent then is asked
how much he or she would be willing to pay, indi-
vidually, to bring the program into existence. The

guestions can be couched in several different
forms, such as a direct question, a series of ques-
tions about hypothetical economic tradeoffs, or a
referendum—asking respondents whether they
would vote for a particular tax increase to fund the
program. In each case, the goal is to elicit an eco-
nomic value that the individual attaches to the pro-
gram, in as redlistic away as possible.

CV could be used to estimate willingness to
pay for amost anything, including goods that are
actively bought and sold in markets. However, the
technique’s greatest use is for estimating the value
of goods and services that are not bought and sold
in markets. Specifically, CV can be used to esti-
mate what are called non-use values (see box 3-1).

CV has been actively studied for about 20
years. In the past five years there has been adra-
matic increase in the number of academic studies
and presentations on the topic,’and several com-
prehensive texts exist."CV aso has been em-
ployed in a variety of environmental cost studies.
For example, the BPA hydroelectric study esti-
mates the value of old-growth forest impacts by
contingent valuation. The BPA oil and gas study
uses evidence from contingent valuation studies
to estimate the value of visibility. This estimate,
inturn, is used by Pace. Finally, both the DOE/EC
and the New Y ork State studies expect to make use
of CV to estimate the value of several environ-
mental impacts that cannot be valued easily in oth-
er ways.

CV has some distinct advantages over other
methods. First, it is the only method that can eval-
uate non-use values. As noted in box 3-1, non-use
values can bean important source of environmen-
tal cost data. Second, citizens, not experts, pro-
duce the evaluation. Proponents of CV are quick
to point out that the method has a strong undercur-
rent of democratic decisionmaking. Private citi-

4John P. Holdren, [ntegrated Assessment for Energy-Related Environmental Standards: A Summary of Issues and Findings, LBL-12779

(Berkeley, CA: Lawrence Berkeley Laboratory, October 1980).

SKenneth Arrow etal., “report Of the NOAA Panel on Contingent Valuation,” Jan.11,1993.

6 For example, se¢ Robert C. Mitchell and Richard T. Carson, Using Surveys To Value Public Goods: The Contingent Valuation Method

(Washington, DC: Resources for the Future, 1989).
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BOX 3-1; Non-Use Values

Some environmental resources are regularly used by individuals or groups. For example, wilderness
areas provide recreation for hikers and hunters—recreation that may be curtailed if the areas are
harmed. The worth of this recreation is referred to as a “use value, ” because individuals benefit from
actually using the wilderness area. Attaching monetary figures to use values can be challenging, but
involves well-recognized principles in economics.

In addition to use values, economists have come to recognize that a person may value something,
even if he or she does not intend to use it. This “non-use” value, also known as “passive-use” value,
measures the worth ascribed to something that is not used. Non-use values have been divided into at
least three categories: 1) option value-the value of preserving a resource for potential future use. For
example, even though someone may not be considering an immediate visit to the Grand Canyon, he or
she may wish to preserve the option for a future visit; 2) bequest value-the value of preserving a re-
source for future generations. Even though an individual may never expect to visit the Grand Canyon,
he or she may wish to preserve that option for future generations; 3) existence value-the value of
“knowing the resource exists. " Some individuals attach a value to the existence and protection of a re-
source, even if they never expect anyone to use it.

Non-use values have engendered substantial controversy, One reason is the difficulty of assessing
them. Use values can be measured by an individual's behavior-how far a person travels to use a rec-
reation area, for example. By definition, non-use values involve few outward signs. Surveying individuals
about the value they place on environmental resources-called contingent valauation (CV)-generally is
recognized as the only method of assessing all types of non-use values. Because the results of CV are
difficult to check against behavior, observers are skeptical of their results

Another focus of controversy is the claim that non-use values can represent moral and ethical con-
cerns. Some economists claim that individuals’ responses to CV surveys represent more than just pref-
erences that are commonly linked with market choices (e.g., tastes and fashion); in addition, they also
represent moral and ethical beliefs of the individual. Others, such as philosopher Mark Sagoff, argue
that such ethical and political choices are distinct from the preferences considered by economists and
cannot be treated in the same way. These writers argue that economic preferences are concerned with
personal benefit and are best resolved within markets; ethical choices are concerned with community
good and are best resolved in a more public forum.

To summarize, few participants in environmental cost debates deny that non-use values exist, but
there is substantial disagreement about how to measure non-use values reliably and about their proper
role in public decisions.

SOURCES: Mark Sagoff, “Environmental Economics: An Epitaph,” Resources, No. 111, spring 1993, pp. 2-7; Raymond J. Kopp, “En-
vironmental Economics: Not Dead But Thriving, ” Resources, No. 111, spring 1993, pp. 7-1 2; Oak Ridge National Laboratory and
Resources for the Future, U. S.-EC Fuel Cycle Study: Background Documentto the Approach and Issues, Report No. 1 on the External
Costs and Benefits of Fuel Cycles: A Study by the U.S. Department of Energy and the Commission of the European Communities,
ORNL/M-2500 (Oak Ridge, TN: Oak Ridge National Laboratory, November 1992).
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zens, not experts who may be detached from the
interests of the public, are asked to value the pro-
grams. This puts some of the decisionmaking
power in the hands of those who ultimately will
pay for the environmental control and mitigation
programs (through taxes and/or higher product
prices).

CV isfar from universally accepted, however,
and several criticisms have been made. First, re-
sults vary with how the questions are asked. Rela-
tively subtle differences in wording, in the order
questions are asked, or in the supporting evidence
given, can substantially affect the answers of re-
spondents. Second, some results are not consis-
tent with basic tenets of economic theory.
Economists expect that the value of a certain
quantity of goods will increase as that quantity in-
creases. For example, if someone is willing to pay
adollar for an apple, they should be willing to pay
substantially more than a dollar for two apples.
Respondents in CV studies have not aways be-
haved as economists expect. In one study, the av-
erage willingness to pay to prevent 2,000
migratory birds from dying was as great as that for
preventing 20,000 or 200,000 birds from dying.’

Third, studies sometimes appear to produce un-
reasonable answers. Some critics have argued that
CV results should be dismissed merely because
the implied value of environmental damages,
when aggregated on a national level, are unreason-
ably large."One reason for these large values is
that respondents lack a meaningful budget
constraint and the need to consider tradeoffs. Al-
though respondents might report they are willing
to spend $100 to prevent future oil spills, they may
fail to account for all the other environmental pro-
grams they might be asked to fund or other, nonen-
vironmental uses for their funds. Particularly
when such responses are hypothetical, as they are
in CV, respondents may not meaningfully consid-

7A...etal., op. cit., footnote 5.

er what expense they will forego to pay for such
a contribution. One study estimating willingness
to pay for protecting the Alaskan coast from oil
spills showed that estimates varied substantially
depending on whether such values were discussed
independently ($85) or in the context of overall
government spending ($0.29 ).9

Fourth, respondents may give “strategic” an-
swersto survey questionsthat are intended to in-
fluence public agencies. A respondent might
believe that, by stating a high value, he or she can
encourage state or federal agencies to undertake
the programs described in the survey. Alternative-
ly, respondents may believe that, by stating a low
value, they will reduce or avoid a future tax in-
crease to pay for such programs.™

Finally, respondents may not fully understand
or trust the information provided by the survey.
The responses requested on CV surveys are unlike
typical choices made by consumers. Environmen-
tal effects have impacts that go far beyond the re-
spondent in both time and space. Evaluating
environmental effects deals with topics (e.g., ecol-
ogy, biology, atmospheric science) that are unfa-
miliar to most respondents, and few respondents
have had the opportunity to see the effects of pre-
vious choices. Respondents also may not trust the
given information. They may react based on an
overall belief about environmental reporting (e.g.,
“those environmental problems are always exag-
gerated” or “the damage aways ends up to be
worse then we're initially led to believe”). In any
of these cases, respondents may not be answering
the question given, and they may not produce an
accurate assessment of their willingness to pay.

To summarize, CV studies are subject to a vari-
ety of biases that are potentialy troubling, and
care needs to be taken in the design, conduct and
reporting of studies. However, CV studies can

8For example, see Charles J. DiBona, “ Assessing Environmental Damage,” Issues in Science and Technology, fall 1992, pp- 50-54.

9Charles River Associates, “Methodological Biases in Valuing Environmental Resource Damage,” CRA Review, December 1992, pp-1-4.

10A rrow etal., op. cit., footnote 5-
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produce useful information for evaluating envi-
ronmental costs, and CV appears to be the only
method to assess non-use values, a potentially im-
portant component of these costs.'

CONTROL COST VALUATION

Control cost valuation infers the value of environ-
mental impacts by examining the pattern of public
decisions recorded in regulations, laws, and court
rulings. By determining the cost of the controls
mandated by these decisions, and their benefits in
terms of environmental effects, the dollar value of
those effects can be estimated. Control cost valua-
tion is aso termed “shadow pricing” or “revealed
preference” valuation.

For example, the Tellus study uses control cost
valuation to estimate the environmental cost asso-
ciated with various air emissions, including NO,,
S0O,, and CO,. To estimate each of these costs, the
Tellus study takes cost estimates for various pollu-
tion control technologies whose use is mandated
by federal or state regulation. The study then di-
vides these costs by the emissions reductions (in
pounds) that the technologies achieve. This cal-
culation produces a cost per pound figure that is
used as an estimate of the environmental cost per
pound of emissions.

The mgjor advantage of control cost valuation
isits simplicity. Control costs can be calculated
merely by dividing the cost of mandated controls
by the emissions reduction achieved by the con-
trols. The data for these two numbers are relative-
ly uncontroversial and easy to obtain. In contrast,
alternative methods require tracing emissions
from generation (e.g., SO,from a coa plant),
through intermediate pathways (acid rain), to
eventua environmental impacts (forest damage).
Then the impacts must be valued. That process

introduces many uncertainties and potential anal-
ysis problems.

However, analysts point to a variety of failings
associated with control cost valuation. First, it is
criticized as representing circular reasoning.
Many analysts believe one important goal of envi-
ronmental cost analysis is to compare the costs
and benefits of environmental regulations. If the
cost of regulations (i.e., cost of environmenta
control technologies) is used to estimate the bene-
fits (i.e., environmental costs avoided), then a
meaningful comparison of costs and benefits is
impossible. This argument is explored in more de-
tail in chapter 4.

Second, control costs can vary widely. Studies
of cost per life saved have indicated large varia-
tions in the values implied by the costs and bene-
fits of different regulations. Critics of control cost
valuation use this variation as evidence of prob-
lems with the method. If the values vary so widely,
then regulations clearly do not represent a rigor-
ous weighing of costs and benefits. However,
some supporters of control cost valuation are not
so troubled by these variations. Supporters argue
that control costs indicate the minimum costs reg-
ulators are willing to impose. Because of this be-
lief, studies that use control costs valuation often
use the highest cost of control. 12

MITIGATION COST VALUATION

Like control cost valuation, mitigation cost valua-
tion attempts to infer environmental costs from
the costs of responses to environmental damage.
In contrast to control cost valuation, however,
mitigation cost valuation does not examine costs
imposed by current regulations. Instead, it ex-
amines prospective mitigation costs under the pre-
sumption that additional environmental impacts

11These conclusions are supported by areview by the National Oceanographic and Atmospheric Administration’s (NOAA) Panel on Con-
tingent Valuation. The NOAA Panel’s report gives a variety of guidelines for conducting accurate and useful CV studies. Arrow et d., op. cit.,

footnote 5.

12pau] Chemick and Emily Caverhill, PLC, Inc., “The Valuation of Externalities from Energy Production, Delivery, and Use: Fall 1989

Update,” A Report to the Boston Gas Co., Dec. 22, 1989, p. 7.
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should be avoided. Mitigation can involve revers-
ing damages (e.g., treating diseases or replacing
damaged goods) or intervening between inter-
mediate and final environmental effects (e.g.,
“liming” mountain lakes to reverse the effects of
acid rain).

Several studies use mitigation costs to estimate
environmental costs. The Pace study uses mitiga-
tion costs to estimate the costs of CO,emis-
sions—an area where cost estimates are
notoriously difficult. It examines the costs associ-
ated with growing forests to capture and sequester
carbon. Similarly, the Hohmeyer study uses miti-
gation costs to estimate the cost of CO,emissions.
It estimates the costs of bolstering Germany’s
coastal defense works (e.g., dams and locks) to
avoid the effects of an increase in worldwide sea
levels that are thought to be one effect of global
warming.

Mitigation cost and control cost valuation both
have the advantage of simplicity and the disad-
vantage of being viewed as involving circular rea-
soning (see chapter 4 for details) .13

CONCLUSION

The differences among vauation techniques have
been a source of substantial debate and controver-

sy in the analytical community. The differences
involve the types of evidence considered. Market
and hedonic methods look at the purchasing deci-
sions of individual consumers in actual markets,
control cost valuation examines the decisions of
government regulators, and contingent valuation
examines the answers of survey respondents.

Perhaps the most contentious and long-stand-
ing debate over valuation methodology has been
between supporters of valuation methods that are
grouped under the label of damage costing (i.e.,
market, hedonic, and contingent valuation) and
valuation methods grouped under the label of con-
trol costing (i.e., control cost and mitigation cost
valuation). This debate continues to dominate
many discussions of environmental cost studies.
Itis covered in greater detail in chapter 4.

The debate over these differences sometimes
obscures a basic fact: all valuation approaches in-
volve assumptions about the legitimacy and ap-
propriateness of different types of evidence. These
decisions often depend on questions that are be-
yond the scope of an individua study, and instead
depend on broad policy goals and how environ-
mental cost studies are used to support those
goals. Thisisthetopic of the next chapter.

130ne form of mitigation costing avoids the problem of circular reasoning. Studies that examine consumer behaviors intended to mitigate
environmental effects (e.g., purchasing bottled water to avoid drinking potentially contaminated water) can indicate the value they assign to
avoiding the environmental effect. However, most use of mitigation costing involves prospective actions intended to keep environmenta re-

sources in their current condition.



Assumptionsin
Environmental
Cost Studies

he assumptions underlying any environmental cost study

strongly influence both the overall structure of the study

and its quantitative results. Varying assumptions can in-

clude or exclude entire classes of environmental effects
from consideration. For example, the assumption that studies
should evaluate only relatively certain effects could exclude the
potential effects of CO,emissions on global climate. For effects
that are included in a given study, different assumptions can lead
to dramatically different numerical estimates of the value of those
effects. For example, monetized estimates of damage to wilder-
ness areas can vary greatly depending on the valuation technique.
If a study uses only the commercia value of the area’s timber,
then the damage estimate may be quite low; if the study includes
non-use values, recreation impacts, and endangered species im-
pacts, then the estimate may be much larger.

Assumptions are an integral part of any environmental cost
study.' This does not mean the studies are intentionally biased.
Rather, every environmental cost study is conducted within a
general framework of assumptions and values. When these
frameworks are the focus of social and political debate, environ-
mental cost studies can become the focus of substantial contro-
versy—as they have in some cases.

Underlying assumptions are a particular problem in environ-
mental cost studies. Estimating environmental costs requires

ISome studies are more explicit than others about identifying their value frameworks.
For example, the Department of Energy/Commission of the European Communities
(DOE/EC) study explicitly discusses the basis of the economic framework that it uses. Al-
though it does not discuss this framework within the context of competing frameworks, it
makes its own framework reasonably clear.

| 45
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using results from many other types of environ-
mental studies, including studies of emissions
generation, transport, deposition; environmental
impact; risk assessment; and economic valuation.
Because of this broad scope, environmental cost
studies face a vast array of vexing problems that
have emerged in the past two decades of research
in biology, engineering, economics, and social
science (see table 4-1).

Because environmental cost studies employ the
results of these smaller studies, they necessarily
take on their assumptions and uncertainties, and
then add assumptions and uncertainties of their
own. As a result, studies of environmental costs
are likely to require a larger number of assump-
tions, to yield results with greater uncertainties,
and to engender more controversy than studies of
more limited scope.

There is no clear agreement about the most rele-
vant set of assumptions, and this lack of agree-
ment is reflected in how actual studies are
conducted. Different environmental cost studies
use different assumptions about how to define en-
vironmental costs, how to value environmental ef-
fects, and how to handle uncertainty. The lack of
agreement is discussed in numerous critiques of
published studies. Economists, ecologists, regu-
lators, and others frequently argue over the propri-
ety of assumptions made in specific studies.

Several existing reviews of environmental cost
studies examine these assumptions at some level
of technical detail.These critiques are useful to
analysts who are interested in improving the
methodology of future studies and to policy mak-
ers who wish to evaluate the findings of an indi-
vidual study. However, from the standpoint of
using these studies in federal policymaking it is
important to realize that all environmental cost

studies make assumptions that affect their results,
and these assumptions often involve fundamental
questions that lie within the purview of policy-
makers rather than analysts. These questions in-
clude:

« What is the goal of environmental policy? Envi-
ronmental cost studies are most frequently as-
sociated with the goal of economic efliciency.
Other implicit and explicit goals assumed in
environmental cost debates include equity, sus-
tainability, and protection of health and safety.
What is the role of environmental cost studies
in energy policy? These studies can be used to
guantify economic corrections to energy mar-
kets, facilitate compensation for environmental
damages, or guide government regulation to
protect health or encourage sustainability.

= How is value determined? Vauation can be
based on consumers acting in markets, legisla-
tors and regulators acting in political systems,
scientists studying ecological systems, or gov-
ernment oflicials acting in legal settings.

A few reviews of environmental cost studies
discuss the studies' underlying assumptions and
values.’Many of the concepts in those reviews are
discussed in this chapter. In addition, several other
reviews of related areas have concluded that dif-
ferences in assumptions underlie many of the dis-
putes over quantitative studies of environmental
issues (see box 4-1). Reviews of the health effects
of air pollution, the economics of salmon pres-
ervation efforts, and the risks of the herbicide
alachlor al identify the importance of studies’ un-
derlying values and assumptions.

Despite the findings of these reviews, explicit
discussion of the fundamental questions that un-
derlie the assumptions of environmental cost
studies, and even a recognition that these ques-

2For example, see, Richard {_ Ottinger et al., Pace University Center for Environmental Legal Studies, Environmental Costs of Electricity

(New York, NY: Oceana Publications, 1990); Staff of the Federal Energy Regulatory Commission, Reporton Section 808: Renewable Energy
and Energy Conservation Incentives of the Clean Air Act Amendments of 1990 (Washington, DC: December 1992).

3For example, Andrew Stirling, “Regulatingthe Electricity Supply Industry by Valuing Environmental Effects: How Much is the Emperor
Wearing, '’ Futures, December 1992, 1024- 1047; John P. Holdren, Integrated Assessment for Energy-Related Environmental Standards: A Sum-
mary of Issues and Findings, LBL-12779 (Berkeley, CA: Lawrence Berkeley Laboratory, October 1980).
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TABLE 4-1: Fields and Selected Research Areas Used in Environmental Cost Studies

Fieldrs Selected rasearch araas

Economics Determinants of value; methods of discounting.

Psychology Perceived risk; accuracy of survey responses.

Biology and toxicology Extrapolation of human health effects from animal studies.

Epidemiology Health effects of pollutants.

Ecology Systemic effects of pollutants; determinants and importance of biodiversity.

Sociology and anthropology
Atmospheric science

Cultural variations in value ascribed to environmental resources.
Transport and deposition of pollutants; long-term effects of carbon dioxide emissions.

SOURCE Off Ice of Technology Assessment, 1994

tions are important, is often absent from environ-
mental cost analysis. Instead, the studies deal with
the details of implementing the assumptions (e.g.,
the sources of data, the calculation techniques,
and the intermediate results). Even if a study’s au-
thors discuss its assumptions at length, a technical
analysis is unlikely to resolve the issues involved.
In general, environmental cost studies reflect,
rather than address, the political and social de-
bates over these questions.

This chapter illustrates how many of the most
controversial methods and assumptions of envi-
ronmental cost studies are related to more funda-
mental questions. It discusses several major issues
in environmental cost analysis and presents an
overall framework to help organize and explain
different sets of assumptions.

ISSUES AND UNDERLYING
ASSUMPTIONS

Decisions about valuation and other methodolo-
gies do not take place in a vacuum. Such decisions
are made in the context of assumptions about the
goals of policy, the intent of the study, and what
valuation is intended to achieve. Such assump-
tions become clearer in the context of debates over

particular methodological issues. This section
discusses selected issues, outlines the positions
taken by different analysts, and identifies assump-
tionsthat lie at the core of each debate. Although
other important issues may exist, the issues dis-
cussed here illustrate the importance of assump-
tions to the conduct and findings of environmental
cost studies.

| Quantification and Monetization

Environmental cost studies inevitably consider a
collection of disparate effects. For example, eval-
uating the environmental costs associated with
coa may involve combining occupational deaths
and injuries from coa mining, chronic health
effects of power plant emissions, ecological dam-
age from global warming, property damage from
acid rain, and resource depletion resulting from
burning fossil fuels. Without a common set of
units, these effects cannot easily be compared
with each other or with the costs of controlling
them-decisionmakers are left comparing “ap-
ples and oranges.”*

The approach generally taken in environmental
cost studies is to express al environmental effects
in numeric form (quantification) and then to con-

4There is a 9rowing pody of work about decisions involving multiple objectives that cannot be easily compared (¢.g., see Ralph L.Keeney,
Decisions With Multiple Objectives: Preferences and Value Tradeoffs (Cambridge, England: Cambridge University Press, 1993). Several utili-
ties are considering techniques that involve weighting and ranking impacts without explicit monetization (Robert L. San Martin, U.S. Depart-
ment of Energy, personal communication, July 7, 1994). However, existing environmental cost studies do not employ these techniques.
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BOX 4-1: Other Studies on the Importance of Values and Assumptions

Several independent studies have concluded that values and assumptions are fundamental to quan-
titative evaluations of environmental effects. Some of these studies are directly relevant to energy be-
cause they deal with a subset of the issues considered in environmental cost studies ofenergy (e.g., air
pollution from fossil fuels and salmon losses from hydroelectric generation). To the extent that these
smaller studies are strongly influenced by values and assumptions, then the results of energy studies
will be as well. Other studies deal more generally with environmental effects of non-energy activites
(e.g., alachlor),

The Health Benefits of Air Pollution Control

In 1989, the Congressional Research Service (CRS) undertook an extensive review of the health
benefits of air pollution control within the context of the Clean Air Act (CAA). The study involved a review
of literature, six CRS-contracted assessments of current knowledge and methods, and a colloquium at
which the authors and commentators discussed the studies and their implications. The study con-
cludes:

... itis not currently feasible to produce an unambiguous evaluation of the health benefits of controlling air pollu-
tion . . . Estimates vary greatly, for two primary reasons: First, scientific uncertainties and data limitations neces-
sarily result in estimates based on interpolations, projections, and assumptions. Second, the different profes-
sional orientations, personal values concerning environmental quality, and varying interpretations of the goals
and procedures of the CAA lead assessors to differing views on what benefits mean, how they can be validly
estimated, and what assumptions to make in the face of major uncertainties.

Endangered Species Act and the Pacific Northwest Salmon

Since 1984, researchers at Resources for the Future (RFF), a Washington-based independent re-
search organization, have been studying the effects of hydropower on salmon populations in the Pacific
Northwest. In summarizing some of RFF's recent experience with economic assessments of the costs
and benefits of salmon preservation and restoration efforts, three researchers concluded:

Traditional analyses do not easily capture or suitably address many of the different values associated with
species preservation, ways-of-life, job-security, community stability, etc., particularly with the reductionist ap-
proach characteristic of most natural and social sciences . . . Itis clear that all disciplines and much scientific
analysis rest on a set of values which shape the focus and methodology of the analysis of many policy issues. The
information of a single analysis is thus constrained by its value base. Particularly in the case of species preserva-
tion, the oftentimes narrowly-focused values of a reductionist approach are less-than-ideal information provid-
ers to a policy problem that begs for insight into multiple values.

The Risks of Alachlor
Researchers from the Institute for Risk Research at the University of Waterloo in Canada examined
the Canadian debate over the risks of the chemical herbicide alachlor. In a 1991 study, they conclude:

the debate over the risk of alachlor isnot primarily a debate between those who accept the verdict of scientific
risk estimation and those who do not. It is not a conflict between those who understand the “objective” risks of
alachlor and those who are guided by an irrational “subjective” perception of its risks. Neither is it primarily a
debate within science itself. Rather, it is primarily a political debat-a debate among different value frameworks,
different ways of thinking about moral values, different conceptions of society, and different attitudes toward
technology and toward risk-taking itself,

SOURCES: U.S. Congress, Congressional Research Service, Heaith Benefitsof Air Pollution Control: A Discussion, 89-161ENR
(Washington, DC: Feb. 27, 1989, pp. 1-2); Jeffrey B. Hyman et al., Resources for the Future, “Dollars and Sense Under the Endan-
gered Species Act: Incorporating Diverse Viewpointg Recovery Planning for Pacific Northwest salmon,” Discussion Paper
QE93-11, 1993, p. 11; Conrad G. Brunk et al., Value Assumptions in Risk Assessment: A Case Study of the Alachlor Controversy
(Waterloo, Canada: Wilfred Laurier Press, 1991) pp. 6-7,
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vert those numbers to a single unit of measure
such as dollars (monetization).”The total mone-
tary value of an energy source's environmental ef-
fects can then be compared easily with the total
costs of other sources and with the costs of con-
trolling those effects. If all effects of an energy
source can be expressed in a monetary value, then
two or more €electricity generating technologies
can be easily compared, and the option with the
lowest total cost is clearly preferable. The costs of
an energy source's environmental damages also
can be compared with the costs of controlling
those damages—helping to decide whether addi-
tional controls are warranted. If multiple units of
measurement are used (e.g., dollars, lives, and
acres of forest), then simple quantitative compari-
son becomes difficult or impossible.

All the studies discussed in this report quantify
and monetize at least some of the effects they iden-
tify.°Several authors note that important classes
of effects were either not quantified or not mone-
tized in their studies. For example, Pace did not
produce monetized estimates for impacts from
greenhouse gases such as methane (CH,) and ni-
trous oxide (N,0), air toxics, water use, land use,
solid waste disposal, or the extraction and trans-
portation of fossil and nuclear fuels. Similarly,
Hohmeyer did not produce monetized estimates
for impacts such as the psycho-social costs of
deaths and illness, health care costs, the costs of
losing biological species, certain costs of climatic
changes, environmental costs of routine operation
of nuclear plants, and aesthetic and land-use costs
of renewable energy.

All of the studies reviewed in chapter 2 mone-
tize the damages deemed reasonable by the
study’ s authors. However, not all studies include
the same damages. Damages may be excluded be-
cause a study’s authors thought a damage was un-
quantifiable, or because they thought it was small

enough to be ignored. Nearly every study explicit-
ly notes broad classes of environmental costs that
were not monetized.

Critiques of Quantification

Environmental cost studies focus on effects that
can be expressed in quantitative terms. These
terms are easier to discuss and handle analytically,
and they can be presented in tables and graphs.
The quantified results of environmental cost stud-
ies are amost always featured prominently when
the results of studies are reported in technical liter-
ature and news accounts.

Accurate quantitative results can be among the
most useful outcomes of an environmental cost
study. If well presented, quantitative results can
communicate a study’s findings clearly, and they
can give readers an idea of the relative magnitude
of different sources of effects that have the same
units of measure. Quantitative results also can be
used easily by other analysts who are building on
the work of the original study.

These advantages have led many analysts to
pursue environmental cost studies—to quantify
important environmental effects not currently
guantified and thus not included in energy deci-
sionmaking. Their success, however, has been
incomplete. A variety of effects remains unquanti-
fiable. Most environmental effects of energy
sources have consequences that cannot be quanti-
fied.

Several analysts urge caution in the use of
guantification and contend that nonquantitative
results of environmental cost studies are at least as
important as quantitative results.”Focusing only
on quantitative results may construe the results of
studies so narrowly that the studies’ main points
are missed. Underlying much of the environmen-
tal cost literature, however, is a strong drive to es-

5This approach s, almost by definition, part of an environmental cost study.

60ther studies of the environmental effects of energy sources rigorously avoid producing monetized estimates of any kind. For example, see
John P. Holdren et al., “Environmental Aspects of Renewable Energy Sources,” Annual Review of Energy, vol. 5, 1980, pp. 241-291.

'See footnote 3.
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timate and report quantitative results, often to the
exclusion of nonquantitative ones.

Some studies (e.g., Shuman and Cavanagh)
make an attempt to estimate even highly specula-
tive effects, choosing to reflect the uncertainty in
the ranges of the final results, rather than not in-
clude any estimates at all. Many other studies,
however, only note that certain effects were not
considered.

Critiques of Monetization
Monetization attaches estimates of value (most
often expressed in dollars) to environmental ef-
fects. In genera, these effects first have to be
quantified in some way (e.g., days of lowered visi-
bility or numbers of acres of forest affected).
Then, amonetary value is attached to the quanti-
fied effect by using a vauation technique such as
contingent valuation, hedonic valuation, or con-
trol costing (for details, see chapter 3).
Supporters argue that monetization is both a
useful and inevitable part of energy decisionmak-
ing. Considering no information about an envi-
ronmental effect is equivalent to setting a value of
zero."Considering only qualitative information
about an effect is equivalent to some quantitative
value, although that value is never specified.’
However, the difficulties of monetizing envi-
ronmental effects are so great that some analysts
argue againgt it. The argue that the important char-
acteristics of environmental effects include not
only the expected harm,”but also a range of other
measures: "

| Probability and consequences: Although the
expected harm of two environmental effects
may be equivalent, the characteristics of those

80ttinger et al., op. cit., footnote 2, p. 14.

harms’ probability and consequences may dif-
fer substantially. For example, nuclear reactor
accidents represent a large portion of the envi-
ronmental costs of nuclear power in some stud-
ies. Such accidents are relatively unlikely, but
could have extremely large consequences if
they were to occur. Other risks (e.g., mining
deaths and injuries) are relatively certain and
have comparably small consequences. Com-
paring or combining these two risks can be
problematic.

. Digtribution of damages across space, time,
and classes of victims: Where, when, and to
whom impacts occur can affect how risks are
perceived. For example, effects such as indus-
trial accidents are immediate and affect only
workersin a particular industry; global warm-
ing may remain a problem for centuries and
may affect people who received little or no
benefit from the electricity generation that led
to the warming.

* Degree of personal control: The likelihood of
some effects can be reduced by actions taken by
affected individuals. For example, drivers can
take extra care at railroad crossings to reduce
their own likelihood of being killed or injured
in rail accidents. Other effects, such as air
pollution, are more difficult to avoid.

. Degree of irreversibility: Some environmental
effects are reversible, others are not. For exam-
ple, reduction of agricultural crop yields can be
compensated for by production elsewhere; a
unique ecosystem that is severely harmed by
power plant emissions may be irreplaceable.

Because there is no generaly accepted method
for combining all of these characteristics into a

9Daniel Dodds and Jonathan Lesser, Monegtization and Quantification of Environmental Impacts, State of Washington Interagency Task
Force on Environmental Costs, Issue Paper ITF-3 (Olympia, WA: Washington State Energy Office, June 1992), pp. 84-85.

10Expected harm isusually defined as the probability of an event multiplied by its consequences. For example, if an accident has a5 percent
probability of Occurnng each year and would result in 200 deaths, then the expected harm would be 10 deaths/year.

1'Holdren, op. cit., f,mot,3, p. 243; John P. Holdren, “Energy Hazards: What To Measure, What To Compare,” Technology Review, April

1982, p. 32-39,74-75.



Chapter4 Assumptions in Environmental Cost Studies 151

single number, SOMe critics argue that monetiz-

ing and aggregating environmental effects are in-
appropriate tasks for analysts. Deciding how to
weigh the different components of environmental
effects is necessarily a matter of persona values
as well astechnical judgment. As aresult, such de-
cisions use as much political and social judgment
as they do economic and ecological data.

Most critics of aggregation are not arguing that
such valuations should never be made by anyone,
only that such decisions should not be made by
analysts. "~ Clearly, tradeoffs between environ-
mental harms are necessary to make, but critics ar-
gue that such decisions should be made in public
forums, not in analysts' offices.

Impacts
Merely because a factor cannot be quantified or
monetized does not mean it is unimportant. ] “For
many conventional sources of energy, some of the
environmenta effects that are potentially the most
damaging are the ones most resistant to convinc-
ing quantification and monetization. For exam-
ple, nearly all the environmental cost studies
reviewed in chapter 2 either explicitly exclude es-
timates of the costs of global warming or they pro-
duce estimates they regard as highly speculative.
When studies do make estimates of costs associ-
ated with global warming, however, it often repre-
sents the largest single category of costs.
Unfortunately, nonquantitative results of envi-
ronmental cost studies are often ignored in prefer-
ence to results that can be expressed in monetary
terms. Quantified results are easy to cite and sum-
marize, whereas nonquantitative results are diffi-
cult to convey without long quotations or textual
summaries. As a result, monetized results may re-
ceive more attention in news coverage and sum-
maries aimed at policy makers.

12Stirling, op. cit., footnote 3, p. 1027-1029.
13Holdren, op. cit., footnote 11, p. 38.

In such cases, the inability to quantify and mo-
netize al environmental effects may lead users of
environmental cost studies to underestimate the
total effects of some energy sources. If important
effects of some energy source are inherently diffi-
cult to quantify and the monetized results domi-
nate the presentation of conclusions, then the
study may provide an inaccurate picture, despite
solid analysis.

In addition, in studies that do not monetize all
effects, far more attention must be paid to how re-
sults are presented. Such studies present results
that are much more multifaceted and disparate,
and thus require analysts to explore approaches to
presenting complex data simply and clearly.

Underlying Assumptions
Decisions about quantifying and monetizing envi-
ronmental effects reflect assumptions about the
policy goals that environmental cost studies are
meant to support and the process by which deci-
sions about the environment should be made.
Studies conducted within an economic frame-
work often assume that economic instruments
(e.g., pollution taxes) are the policy tool of choice.
From this perspective, monetizing environmental
impacts and combining them into a single value is
entirely appropriate. Establishing such instru-
ments requires that all environmental effects be
summarized in a single number-the economic
value of those effects. With such an estimate in
hand, almost all that remains for decisionmakers
is to use these values to establish appropriate eco-
nomic incentives for energy producers. In studies
conducted in noneconomic frameworks, there is
far less agreement and less focus on specific
policy instruments.

Furthermore, different anaysts appear to have
different assumptions about the preferred process

14 Holdren calls this problem *“‘confusing things that are countable with things that count.” Ibid.
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for making environmental decisions. Many sup-
porters of monetizing environmental effects argue
that individual preferences (expressed as mone-
tary values) accurately summarize the overall val-
ue of any particular effect and that these estimates
can be added (either across individual people or
across individual effects) to reflect the overall en-
vironmental effects of an energy source. For ex-
ample, an analyst might derive the cost associated
with decreased visihility from coal emissions by
determining an average individual willingness-to-
pay from a survey of several thousand consumers
and multiplying this by the total number of per-
sons whose visibility would be affected. By con-
ducting asimilar process for each environmental
effect, the analyst would add up all the costs and
derive an overall estimate of damages for coal-
fired generation.

However, some critics of monetization argue
that choices about the environment are inherently
a public function, not an activity that can be done
outside of a public forum. *They claim that valu-
ing the environment involves more than individu-
als acting as consumers and responding to surveys
that estimate their willingness to pay for environ-
mental improvements. Choices about the environ-
ment necessarily involve individuals acting as
citizens involved in public debate, airing differing
viewpoints, allowing individuals to become more
fully informed, and finally choosing a course of
action through a democratic process. To these crit-
ics, monetization usurps a public function.

| Damage Costs vs. Control Costs

Environmental cost studies differ in the valuation
methods used. Valuation methods are often di-
vided into two categories-damage cost methods
and control cost methods (see table 4-2). Damage
cost methods trace the effects of energy generation
from emissions to eventual environmental dam-
ages. The monetary value of those damages are
then estimated using market, hedonic, and contin-

TABLE 4-2: Categories of Valuation Methods
Category Methods

Damage cost

Market valuation
Hedonic valuation
Contingent valuation

Control cost valuation
Mitigation cost valuation

Control cost

SOURCE: Office of Technology Assessment, 1994.

gent valuation. In contrast, control cost methods
circumvent this lengthy process by assuming that
current environmental regulations implicitly val-
ue the environmental damages that regulations
prevent. By examining the costs that legislative
and regulatory bodies impose on utilities to pre-
vent some environmental damages, analysts can
estimate the value of the remaining damages.

Control cost methods have been pursued large-
ly on pragmatic grounds. In most cases, control
costs are substantially easier to estimate than dam-
age costs. Most analysts who use control cost
methods agree that damage costs would be prefer-
able, but they contend that estimating damage
costs is often hopelessly complex. Control costs
are a “second-best” solution, they argue—a way
of obtaining rough estimates without the immense
analytical effort required to estimate damage
costs.

Several studies use control cost methods to val-
ue environmental effects. The studies by Pace,
Tellus, Chernick and Caverhill, Hohmeyer, and
Shuman and Cavanagh all make at least some use
of control cost methods, although the extent of use
varies widely (see chapter 2 for details). Of the
studies reviewed in detail by OTA, only the BPA,
DOE/EC, and New Y ork State studies make use of

15Mark Sagoff, Th,Economy of the Earth: Philosophy, Law, and the Environment (Cambridge, England: Cambridge University Press,

1988).
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damage cost approaches exclusively.” Control
costs aso are used by many state regulatory com-
missions that have incorporated environmental
costs into utility requirements.

Critiques

Studies that have used control cost approaches
have drawn heavy criticism. ' For example, crit-
ics argue that public decisions do not represent a
consistent and rigorous weighing of costs and
benefits. Several studies have indicated that dif-
ferent regulations result in widely varying costs
per life saved.” Such evidence is used to bolster
the claim that current regulations are not economi-
cally efficient. Regulators either lack the ap-
propriate information or, asin the Clean Air Act,
are barred from considering the costs of contral.
Thus, critics argue, the implicit values assigned by
environmental regulations are likely to be incor-
rect.

Supporters of control cost methods argue that,
although control costing is imperfect, it represents
the only currently feasible way to evaluate most
costs. *Damage cost methods require an under-
standing of the emission of pollutants, the trans-
port of those pollutants, the exposure of humans
and ecosystems, and the dose/response relation-
ship of those exposed. This multiplies the number
of assumptions that a study must make and leaves
room for substantial bias and error.

In addition, the same problems that afflict esti-
mates based on control costs afflict estimates

based on damage costs. For example, studies of
individual judgments about risks are notorious for
finding seemingly “irrational” choices.” These
choices presumably would be reflected in pur-
chasing decisions and survey responses and thus
would afflict damage cost methods such as hedon-
ic and contingent valuation. This has been borne
out in contingent valuation surveys, where actual
responses do not match the theoretical predictions
of optimal consumer behavior (see chapter 3).

Infact, itis arguable that methods based on “re-
vealed preferences,” whether they be the revealed
preferences of regulators (e.g., control cost valua-
tion) or consumers (e.g., hedonic valuation), are
more likely to reveal accurate answers than con-
tingent valuation estimates. Revealed preference
methods, at |east, have the benefit of operating un-
der some budget constraints and requiring real ac-
tions on the part of participants. In contrast,
contingent valuation operates mainly within a hy-
pothetical realm of what respondents say that they
would do under the given circumstances, and past
surveys have often lacked a budget constraint.

In addition to these methodological problems,
however, some critics believe that control cost
methods have an even greater flaw. They argue
that control cost methods are not just inaccurate,
but are nonsensical because they assume precisely
what they should be trying to evaluate—whether
current environmental regulations are economi-
caly efficient. Because the goal of evaluating en-
vironmental costs is to balance the costs and

16Many studies make only limited use of control cost valuation. For example, the pace study uses control cost valuation solely to estimate

damages for CO,emissions. Studies such as Pace nonetheless are labeled “control cost studies’ by control cost critics. During reviews of draft
versions of this report, several reviewers labeled the eight studies that OTA reviewed as “damage cost studies’ or “control cost studies. ” How-

ever, there was little agreement in the assignment of those labels.

17For example, see Paul L. Joskow, “Weighing Environmental Externalities: Let’s Do It Right!” The Electricity Journal, May 1992, pp.
53-67; Staff of the Federal Energy Regulatory Commission, op. cit., footnote 2.
18For example, see John . Morrall, <A Review of the Record,” Regulation, November/December 1986.pp.-25-34.

19Stephen Bernow and Donald Marron, Valuation of Environmental Externalities for Energy Planning and Operations 1990, May 1990
Update (Boston, MA: Tellus Institute, May 18, 1990); Paul Chernick and Emily Caverhill. “Methods of Valuing Environmental Externalities,”

The Electricity Journal, March 1991, pp. 46-53.

201y, studies of ejther individua or regulatory decisionmaking, the definition of “rational” or “consistent” decisionmaking is often based on

expected harm (e.g., probability times consequences).
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benefits of environmental controls appropriately,
they argue, then using control costs as a measure
of environmental benefits entails circular reason-
ing.”#To allow balancing of costs and benefits,
the estimates of these two quantities should be ar-
rived at independently.

Impacts

There is disagreement over the impact of using
control cost methods rather than damage cost
methods. Supporters of control costing often ar-
gue that the methods probably underestimate the
value of environmental effects of energy. Critics
of control costing often argue that the methods
vastly overestimate their value.

Control cost methods could underestimate en-
vironmental costs for several reasons. First, exist-
ing regulations may be an environmental
“bargain” in the sense that they cost far less than
the nation’s citizens would be willing to pay. Just
because citizens support one level of spending on
environmental control or restoration does not
mean they would be unwilling to support even
higher costs for the same programs. In this way,
control cost supporters argue, control costs repre-
sent only alower bound on the value of environ-
mental effects .23 In most cases, then, control costs
represent an underestimate. Second, some argue
that current environmental regulations systemati-
cally undercontrol environmental effects due to
political reasons,”'!f thisistrue, then control cost
methods would systematically underestimate the
value of environmental effects.

Conversely, some critics claim that control cost
methods may overestimate environmental costs.

218tirling, op. cit., footnote 3.

First, according to these critics, current regula-
tions already overcontrol some pollutants. Using
control costs for these regulations overestimates
the value of the remaining emissions. Second, us-
ing the highest cost of control, as some studies
do,”purposely selects for high values. These val-
ues may be too high due to ignorance or miscal-
culation, not because of careful evaluation about
the costs citizens are willing to pay to avoid envi-
ronmental damages. Using the highest cost of
control, critics argue, is likely to inflate environ-
mental cost estimates artificialy.

Underlying Assumptions

Part of the dispute over the use of control cost ap-
proaches stems from underlying disagreements
over policy goas and how environmental cost
studies should be used to support those policy
goals.

Critics of control costing often assume a policy
goal of economically efficient regulation.”In this
framework, consideration of environmental costs
represents a way of reforming environmental
regulation—in particular, of reforming current
command-and-control regulations with more
market-based approaches, such as emissions taxes
and tradable permits. This type of reform requires
a balancing of economic costs and benefits. With-
in such a framework, the use of control cost meth-
ods appears to be nonsensical because it equates
costs and benefits-using the costs of pollution
controls to estimate the benefits associated with
those controls.

Outside an economic framework, however,
control costing appears far more acceptable. Sup-

22joskow (op. cit., footnote 17, p. 64) states his conclusion quite clearly: “The highest cost of control methodology is meaningless, arbitrary

and capricious. It is not a second-best method for measuring environmental damages. It is absolutely worthless!”

23For this reason, some studies (e.g., Tellus) examine the control costs based on several regulations and then use the highest one as their

estimate of the value of any particular environmental effect.
2"'()tlingcr et al., op. cit., footnote 2, p. 42.

25E o, Tellus
£.8., el

26E.g., Staff of FERC, op. cit., footnote 2, p. iii, 15; Joskow, op. cit. footnote 17, pp. 54, 61.
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porters of control costs genera Ily are interested in
policy goas other than economic efficiency.
Policy goals such as protection of health and safe-
ty, sustainability, and equity do not focus on bal-
ancing costs and benefits. In addition, supporters
of control costs generally are more interested in
the overall ability to compare the effects of energy
sources than in implementing specific market in-
centives.” From these perspectives, control costs
appear to be a more valid method for arriving at es-
timates of environmental costs. The fact that they
derive from existing regulations is important only
in evaluating their accuracy, not their overall legit-
imacy.

Of course, the fact that some uses exist for con-
trol cost methods does not excuse their use for pur-
poses to which they are not suited. If the goal of
a particular environmental cost analysis is to bal-
ance costs and benefits, then control cost methods
would embody circular reasoning. However, it is
equally mistaken to say that control cost methods
have no place whatsoever in environmental cost
analyses that have goals other than economic effi-
ciency.

Another portion of the dispute over the use of
control costing stems from underlying disagree-
ments over who should be empowered to make
valuation decisions.” Proponents of control cost
methods point out that the technique is merely ex-
tending the coverage of previous decisions made
by elected and appointed government officials.
Proponents of damage cost methods often point
out that their estimates come from studies of con-
sumers (i.e., contingent and hedonic valuation).
These methods allow individual citizens to ex-
press their will more directly.

This issue demonstrates the tight links between
seemingly technical issues of environmental cost
studies and deeply held values about society and
decisionmaking. Valuation brings out issues of

27Chemick and Caverhill, op. cit., footnote 19.

how environmental problems are viewed and is-
sues about what groups are invested with the pow-
er to make decisions that affect the health of
individuals and ecosystems.

| Average Effects vs. Marginal Effects

One approach to determining the environmental
effects of individual generating plantsis to con-
sider their average effect. For example, to deter-
mine the SO,emissions of an oil-fired plant, an
analyst might find out the emissions of arandom
sample of generating plants and find the average
number of pounds of SO,emitted per kilowaitt-
hour of electricity that reaches consumers. Simi-
larly, an analyst attempting to determine the
environmental impact of a pound of SO, might
find the overall damages attributed to SO,emis-
sions and then divide by the total number of
pounds of the pollutant known to be emitted.

Another approach is to consider the marginal
effect of an individual generating plant. For deci-
sionmakers who are deciding whether to build an
oil-fired plant, the relevant figure is how much
SO,will be emitted by the new plant, not by the
average plant that is now operating. The average
figure will include old plants that are just a few
years from retirement as well as new plants that
were just constructed. Similarly, the environmen-
tal impacts associated with an additional pound of
S0, maybe substantially different from the aver-
age damage.

These examples illustrate the difference be-
tween average and marginal effects. Economists
are quick to point out that, for most decisions, it
is the marginal effects that matter. For policy deci-
sions such as building new power plants, taxing
pollutants, and setting emissions limits, the mar-
ginal effects indicate what marginal benefits could
be achieved by the measures.

28Shuman and Cavanagh note: “The controversy over the ‘true’ value of human life may mask an intractable moral question about who
should make the decision.” Michael Shuman and Ralph Cavanagh, A Model Conservation and Electric Power Plan for the Pacific Northwest,
Appendix 2 (Seattle, WA: Northwest Conservation Act Coalition, November 1982).
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Margina analysis does not always involve de-
termining the emissions of new plants. Estimating
the margina cost might also be used for other pur-
poses, such as determining which existing power
plants to dispatch,”determining appropriate
compensation for those who live near existing
plants, or determining what plants to remove from
service.

A specia case of this problem is location speci-
ficity. Some studies attempt to produce national
average estimates of the environmental costs as-
sociated with different types of generating plants.
However, local conditions can vary greatly. Fac-
tors such as weather, surrounding ecosystems, and
population density all are important inputs to en-
vironmental cost calculations.30 Some studies
have dealt with this problem by limiting the study
to a relatively homogeneous region; for example,
Shuman and Cavanagh focus on the Pacific
Northwest. Other studies produce different esti-
mates for different sites. For example, the BPA ge-
neric coal study provides six different estimates of
environmental costs based on geographic location
and the population of nearby cities.”

Critiques

Some environmental cost studies have been criti-
cized for looking only at average effects. Critics
argue this misrepresents the options available to
decisionmakers. Decisionmakers (whether eco-
nomic, regulatory, or legislative) can only affect
energy generation at the margin (e.g., by choosing
what plants to construct, modify, or shut down).

The issue of marginal effects is particularly im-
portant to economists, but ecologists also argue
for considering marginal effects. Ecological re-
sponses are often nonlinear.” Although little eco-
logical damage may have resulted from current
levels of pollution, additional amounts can have
effects that are dramatically worse. Thus, ecolo-
gists argue, considering average effects of pollu-
tion may substantially underestimate the effects of
some pollutants.

Most studies to date have examined average ef-
fects. In general, this has been because of the diffi-
culty of examining marginal effects. There is great
uncertainty in the estimation of average effects;
marginal effects represent an even greater analyti-
cal challenge. However, a few studies have ex-
amined site-specific numbers. The DOE/EC
study is focusing on specific sites in an effort to
avoid this problem. Other studies have empha-
sized the environmental effects of new plantsin an
effort to avoid some of the pitfalls of considering
average effects.

Impacts

The impact of considering average rather than
marginal effects depends on the effect being ex-
amined. Considering average ecological effects
probably lowers environmental cost estimates.
Current levels of pollution maybe assimilated by
the environment in ways that increased levels
could not be. Similarly, if thresholds exist for eco-
logical and human health effects from certain pol-
lutants, then increasing pollutant levels might

29Stephen Bemow et al., “ Full-Cost Dispatch: Incorporating Environmental Externalitiesin Electric System Operation,” The Electricity

Journal, March 1991, pp. 20-33.

300ttinger et al., Op. cit., footnote 2, PP. 68-69; Alan Krupnick, “ The Social Costs of Fuel Cycles: Lessons Learned,” Discussion Paper

QE93-04 (Washington, DC: Resources for the Future, 1993), p. 15.

3IECO Northwest et a] ., Generic Coal Study: Quantification and Valuation of Environmental Impacts, report COMMIissioned by Bonneville

Power Administration, Jan. 31, 1987.

321 this context, nonlinearity refers to how an ecological system responds to different levels of pollutants. For many ecological systems,

adding a certain amount of a pollutant can have a smal or a large effect, depending on the current level of pollutants aready in the system.
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cross those thresholds, resulting in ecological and
human health effects that were not present pre-
viously.®

The impact of considering emissions from av-
erage electric generating plantsis less certain. In
general, newer plants are cleaner than plants based
on older technology, but plant location matters as
well. A specific plant may have higher or lower
emissions depending on how its location
compares with that of the generating plants used
in the calculations of average environmental
costs.

Underlying Assumptions
Arguments about the relative merits of consider-
ing average and marginal costs rest on assump-
tions about the role of environmental cost studies
in policy. Analysts concerned with economic effi-
ciency are likely to focus on the importance of
marginal analysis when considering power plants
and other technological infrastructure. In this
view, considering average costs will raise envi-
ronmental cost estimates artificially because, for
example, new plants are cleaner than old ones.
Analysts concerned with sustainability are
more likely to focus on the importance of consid-
ering marginal effects on ecosystems. In this view,
considering average costs will lower environmen-
tal cost estimates artificially because, for exam-
ple, it will not account for the probability of
crossing some unknown threshold-beyond
which an ecological system cannot assimilate
additional pollutants.

| Internalization

When examining environmental costs, econo-
mists are particularly concerned with internaliza-
tion. Every environmental cost analysis attempts
to quantify environmental damages in monetary
terms, but economists generally go a step further

to ask whether existing environmenta regulations
aready internalize, or account for, these damages
(see box 2-2 for the economic theory of external-
ities and internalization).

Many existing environmental cost studies
largely ignore the question of internalization. Of
the six completed studies reviewed by OTA, none
systematically considers whether current regula-
tions have internalized some or al environmental
costs. The ongoing DOE/EC study will carefully
delineate between damages and externalities for
each damage pathway.” The ongoing New York
State study has determined that a few classes of
environmental damages were aready internalized
and excluded them from further consideration.

Critiques

When reviewing environmental cost studies, util-
ity and industry representatives often respond by
citing the large number of environmental regula-
tions with which they already comply. A large
number of existing regulations control human
health and environmental impacts of mining,
construction, transportation, and electricity gen-
eration activities.

Some critics of current environmental cost
studies argue that, if a pollutant is currently regu-
lated, and utilities are in compliance with that reg-
ulation, then no economic externality can exist.
This argument generally is made from one of two
perspectives. One perspective is that current regu-
lations accurately weigh environmental costs and
benefits. This is the same assumption that some
economists criticize when it is used to justify con-
trol costing. However, to the extent that current
regulations do balance costs and benefits, it can be
argued that the regulations internalize the environ-
mental costs associated with the pollutants they
regulate. An alternative perspective is that some
current regulations require that pollutants be re-
duced to levels where no significant health effects

33t is possible, though probably unlikely, that considering average costs rather than marginal costs would increase estimates of environ-

mental costs. For example, there may be situations where “the damage is done” and the marginal damages might be less than the average dam-

ages.

34pathways are the links between emissions and impacts (seefigure 2-1).
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occur. For example, the criteria for setting stan-
dards under the Clean Air Act is to “protect health
with a margin of safety.” By this reasoning, elec-
tricity utilities in compliance with standards
should not produce any significant health effects,
let alone effects that can be considered to be exter-
nalities.

Several responses are made to the argument
that current regulations completely internaize en-
vironmental costs. First, existing regulations nei-
ther eliminate environmental effects entirely, nor
do they effectively balance them against control
costs. Health effects remain even after regulation
and those effects are not always accurately bal-
anced against the costs of control.*Some argue
more broadly that relatively few environmental
impacts are reflected in the market costs of energy,
so largely ignoring internalization is appropri-
ate.”

Second, some supporters of environmental cost
studies reject a strict definition of externalities.
They argue that it is important to understand the
environmental effects of energy regardiess of
whether they are “internalized.” Third, some
economists argue that, in some cases, current reg-
ulations are largely irrelevant to determining ex-
ternalities. Instead, studies can use the marginal
environmental damages as a reasonable estimate
of externalities.” Consistent with this conclu-
sion, some studies, such as the Pace study, argue
it is important to consider the costs of residua
emissions—those emissions that remain after reg-
ulations have been imposed.

Impacts
Assuming that current regulations eliminate all
externalities certainly would produce lower esti-

35Krupnick, op. cit., footnote 30.

36Shuman and Cavanagh, op. cit., footnote 28, p. 1.

mates of environmental cost. When studies as-
sume that regulated pollutants still can produce
externalities, they will include alarger number of
effects than if they used a more restrictive defini-
tion. For example, risks of occupational deaths
and injuries are assumed, by at least some ana-
lysts, to be compensated for by increased wages in
hazardous industries. If environmental costs are
defined as only those effects that are not already
included in market prices, then occupationa
deaths can logically be excluded from total cost
estimates. If environmental costs are defined more
broadly as all environmental effects, however,
then occupational risks should be included, and
cost estimates will increase.

Underlying Assumptions
The issue of whether internalization is important
depends upon assumptions of what policies envi-
ronmental cost studies are intended to support. Es-
timating the monetary value of environmental
damages associated with energy production,
something all environmental cost studies do, ad-
dresses one question: What is the monetary value
of the environmental effects of energy? Evaluat-
ing whether those damages are already interna-
lized helps to address another question: What
should we do about it? Both questions are impor-
tant, but a study does not necessarily need to an-
swer the second question in order to be useful.
To achieve a policy goa of economic efficien-
cy, assessing the current degree of internalization
isvital. Estimates of uninternalized environmen-
tal costs are necessary to achieving economic effi-
ciency through economic instruments such as
pollution taxes. Without analyzing the degree of

37In cases where existing regulations are based on “command and control” and not economic incentives, the correct monetary amount 10
add to private costs is equal to marginal damages. A. Myrick Freeman II1, et al., “Accounting for Environmental Costs in Electric Utility Re-
source Supply Planning,” Discussion Paper QE92- 14 (Washington, DC: Resources for the Future, 1992).
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internalization achieved by current regulations, it
would not be clear where to set pollution taxes.”

If, however, the intent of an environmental cost
study is to support different policy gods, then the
degree of internalization may be less important.
For example, to inform policies concerned with
equity, it would be important to know who is af-
fected by pollutants, even if the effects of those
pollutants are fully internalized in an economic
sense. Merely because utilities are taxed for the
pollutants they generate, for example, says noth-
ing about whether those affected by the pollutants
are compensated.

Thus, for purposes other than economic effi-
ciency, it can be useful for studies to estimate the
costs of environmental effects, regardless of
whether those effects are already internalized.
Furthermore, estimating such costs is necessary
before economic externalities can be estimated. In
this sense, investigating and detailing al environ-
mental effects is useful regardless of the policy
goal.

|Managing Uncertainty

Environmental effects differ in the certainty with
which they can be established. Some effects are
fairly well understood. For example, mining acci-
dents are a known risk of coa-fired electricity
generation. Accurate statistics have been kept for
decades and the frequency and magnitude of the
risk are well understood. Other risks are less cer-
tain. For example, the probability and conse-

guences of large-scale nuclear reactor accidents
are still the subject of substantial debate.

How to estimate and represent uncertainty is a
persistent problem for many types of quantitative
studies, but it can be a particular problem for envi-
ronmental cost studies.* The data and relation-
ships used in environmental cost studies are often
uncertain, and this uncertainty propagates
throughout the study and affects the final results.
Furthermore, uncertainty tends to increase as the
study moves from inputs to final results (e.g.,
from emissions to vauation).

Systematic treatment of quantitative uncertain-
ty is not easy. The uncertainty of each piece of in-
put data must be assessed, and then these
uncertainties must be combined in a credible way.
Analytical methods that combine uncertainties
often make fairly large assumptions (e.g., that the
uncertainty associated with one piece of input data
isindependent of the uncertainty associated with
others). Even with these assumptions, however,
the combination of many uncertain inputsis ana-
Iytically challenging.,”"

Critiques

Analysts differ on how to handle uncertainty.
Some analysts argue for a restrictive stance on
which effects to include. They exclude uncertain
effects because they are too speculative and are
likely to artificially inflate estimates of environ-
mental costs. Other analysts are fairly liberal
about which effects to include. They include un-

38 Anadded complication is that internalization represents a moving target. Environmental laws and regulations are frequently altered, SO an
analysis can become outdated quickly.
uncertainty is not Unidue to environmental cost studies. Other areas of utlity planning and regulation encounter this problem as

well. Paul Chernick, From Here to Efficiency: Securing Demand-Management Resources, Volume 5, Quantifying the Benefits @ Demand \jqp.
agement (Boston, MA: Resource Insight, Inc., January 1993).

@For additional discussion of this problem, see M. Granger Morgan and Max Henrion, Uncertainty: A Guide fo Dealing With Uncertainty in
Quantitative Risk and Policy Analysis (Cambridge, England: Cambridge University Press, 1990).
41The DOE/ECstudyis making an extensive effortto rigorously deal with uncertainty. The approach used in the study is intended both to

alow quantitative uncertainty estimates and to provide qualitative information to potential decisionmakers. See Oak Ridge National Laborato-
ry and Resources for the Future, U. S-EC Fuel Cycle Study: Backgr ound pocyment 1o the Approach and Issues, Report No. 1 on the External
Costs and Benefits of Fuel Cycles: A Study by the U.S. Department of Energy and the Commission of the European Communities, ORNL/
M-2500, November 1992, pp. 2-23-2-26.
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certain effects because of concerns about grossly
underestimating the true effects of energy produc-
tion. Finaly, some studies give a range of esti-
mates, reflecting different thresholds of
uncertainty.

For example, studies differ in whether they
consider potential damages from global warming
caused by greenhouse gas emissions. Some stud-
ies, such asthe New Y ork State study, have con-
cluded that the uncertainties of estimating
damages associated with CO,are so great that
they will not attempt an estimate and will instead
assign a default value of zero.” Other studies,
such as Shuman and Cavanagh, assign a highly
uncertain val ue to the damages, varying between
zero and more than half of the total damages asso-
ciated with coal generation.

Many current environmental cost studies do
not systematically consider uncertainty through-
out their calculations. In general, the studies make
point estimates of potentially uncertain data and
uncertainty is only discussed in the report’ s text,
not indicated in the reports’ quantitative results .43
Point estimates are rarely rounded to reflect their
rough level of accuracy.

Impacts

A study’s approach to uncertainty can have signif-
icant effects on results. Including uncertain envi-
ronmental effects can only increase the estimates
of environmental costs. Ignoring the issue of un-
certainty may make the studies useless from a
policy standpoint. If the cost differences between
energy sources are significantly smaller than the
range of uncertainty of the estimates, then the esti-
mates will be of little value. Whether thisis true
of current estimates is difficult to say, given the

way in which many current studies handle uncer-
tainty. Readers are left with a clear idea of the stud-
ies’ “best guesses,” but little quantitative idea of
the possible range of results.

Underlying Assumptions

Approaches to resolving uncertainty vary greatly
and rest at least partially on value judgments of the
analystsinvolved. For some, alack of evidencein-
dicates relative safety—if risks were present, then
research would have indicated their presence. To
others, a lack of evidence indicates how little is
known about potential risks—if information is
lacking, then research may be overlooking impor-
tant risks.”

For example, arecent survey of 22 experts on
the economic impact of globa warming demon-
strates the different reactions to uncertain evi-
dence.” Quantitative studies are unable to predict
the consequences of global warming with a high
degree of certainty, so the survey sought to collect
the subjective estimates of various experts. Their
collective judgment might produce estimates of
impacts to be used in quantitative models. How-
ever, the survey indicated afar more interesting re-
sult. The subjective estimates of different groups
varied widely: mainstream economists expressed
little concern about potential impacts and were
confident that human societies would adapt handi-
ly to the changes. In contrast, natural scientists ex-
pressed great concern about potentially large and
irreversible destruction of life-sustaining ecosys-
tems.

| Discounting

Discount rates are used to compare economic
costs and benefits that occur at different times. A

42 RCG/Hagler, Bailly, InC., “New York State Environmental Externalities Cost Study Report 1: Externalities Screening and Recommenda-
tions,” ESEERCOPro@ctEP91 -50, December 1993, p. iii. The study’s computer model will allow users to insert their own value for CO, dam-

ages.

43When the DOE-EC studies are released, they may be an important exception.

44Harold P. Green, “The Risk-Benefit Calculus In Safety Determinations,” George Washington University Law Review, vol. 43, No. 3,

March 1975, pp. 791-808.

45William D. Nordhaus, “Expert Opinion on Climatic Change,” American Scientist, January-February ]994, pp. 45-51.
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positive discount rate indicates that a cost of $10
that will be incurred in five years is worth less than
$10 today. How much more depends on the dis-
count rate. For example, if the discount rateis 3
percent, a $10 expenditure five years in the future
is only equivalent to $8.59 today.

The practice of discounting can reflect many
concerns. First, discounting can reflect a funda-
mental human tendency. People would rather have
agood now than later. Second, it can account for
the productive nature of some resources. Between
now and some future time, some resources can be
productive, generating revenue for their owners.
Resources such as farmland and livestock meet
this criterion. Third, discounting can reflect risk
and uncertainty about the future. The practice of
charging interest on loans is a recognition of the
business risks associated with investments.
Fourth, discounting can be used to adjust for tech-
nological change. Environmental damages in the
future may be less harmful than today because
new technologies will be developed to mitigate
them.

Environmental cost studies use discount rates
to adjust some cost estimates. For example, Shu-
man and Cavanagh’s study uses a 1 percent dis-
count rate for property damage and a discount rate
of zero for human lives. In general, environmental
cost studies have applied discounting to only a
few, long-term effects of electricity generation.
These include the global warming effects of CO,
emissions and the long-term risks of nuclear
waste. Because these impacts are often a signifi-
cant component of total environmental cost, dis-
counting can be an important issue. However,
discounting does not affect the majority of impact
categories, either because the impact is relatively
prompt (e.g., oil spills), because studies do not ap-

4Qttinger et al., op. cit., footnote 2.

ply discounting to them (e.g., human deaths and
injuries), or because a valuation technique is used
that avoids discounting entirely (e.g., control cost
valuation).

Critiques

There are several views on how discount rates
should be used to value environmenta resources.
Some economists and utility experts argue for us-
ing rates similar to those used by utilities for valu-
ing capital investments (e.g., 6 to 8 percent).”
This provides a consistent basis for utility re-
source selection decisions, but it also has the ef-
fect of reducing the value of damages that occur
far into the future (e.g., global warming or nuclear
waste storage) to nearly zero.

Many environmentalists argue for using rela-
tively low discount rates. Low discount rates have
the advantage of treating future generations equal-
ly to our own, but they also may cause relatively
certain, near-term effects to be ignored in favor of
more uncertain, long-term effects. Future genera-
tions may have new technologies and knowledge
that will cheaply and easily deal with long-term
environmental threats such as global warming or
nuclear waste storage.

Impacts

High discount rates will produce lower damage
estimates because they reduce the costs associated
with environmental impacts that occur in the fu-
ture. For example, a high discount rate will de-
crease the importance of the impacts of global
warming. The BPA generic coal study explicitly
ignores the impacts of global warming for this rea-
son.” Conversely, low discount rates will result
in higher damage estimates.

4TThey calculate that, evenif global Wining damages are $5 trillion, because the damages will occur 100 years from now, the amount

attributable to a single coal plant (after discounting at 3 percent) is less than $8,300 per year (this calculation assumes that coal is only responsi-
ble for 33 percent of all CO; emissions, and that a single plant consumes only 0.001 percent of all coal consumed in the world). The study
ignores this amount because it would add less than 1 percent to the total environmental costs that the study attributes to a generic coal plant. ECO

Northwest et ., op. cit., footnote31, pp. 4-7.
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Underlying Assumptions

Some disputes over discount rates can be traced to
assumptions about the relative importance of nat-
ural resources (e.g., forests, lakes, and animals)
and technological resources (e.g., roads, dams,
and machinery). Applying discount rates to envi-
ronmental impacts implies an equivalence be-
tween natural and technological resources. The
ability to trade off natural and technological capi-
tal has been strongly disputed by some ecologists.
For example, some argue that natural and techno-
logical capital can be more clearly seen as comple-
ments than as substitutes—implying that we need
both to make use of either.®* Although funds
used to construct technological systems can be
banked and spent at alater time, the same cannot
be said of human lives and the important charac-
teristics of ecosystems. Similarly, once some eco-
logical systems are consumed, they may be
difficult or impossible to regain.

Discounting aso raises questions of how much
reliance can be placed on technological solutions
to current and future environmental problems.
Advocates of high discount rates sometimes argue
that technological progress will find solutions to
future environmental harms. Those who advocate
low rates do not wish to depend on future progress
to mitigate harms that could be prevented today.

| Conclusions

These issues do not exhaust the list of situations
where disputes can be based on underlying as-
sumptions and values, but they provide a starting
point. Each of these issues can affect the outcome
of a environmental cost study, and how each issue
is resolved depends largely on an analyst under-
lying assumptions. The “right” assumptions for
an environmental cost study are not clear, and cur-
rent debates over environmental cost studies are
doing little to resolve them. Instead, discussions

of the technical details of individua studies often
hide disagreements over basic assumptions.

FRAMEWORKS

The discussion above indicates the wide variety of
issues that affect environmental cost studies and
the diversity of assumptions that affect how ana-
lysts resolve those issues. The assumptions occur
at many different levels of analysis. One way of
understanding these assumptions is to divide them
into three levels: first, the fundamental goals the
study isintended to support; second, the general
strategies used to frame the study; and third, the
specific methods the study uses to make its esti-
mates.

Table 4-3 provides examples of these frame-
works. The positions outlined are extreme, and
rarely adopted in unaloyed form, but they help il-
lustrate different frameworks, the connections
within individual frameworks, and the broad
spectrum of possible assumptions that underlie
environmental cost studies.

| Goals

Analysis of environmental cost issues does not
take place in a vacuum. Nearly every analysis be-
gins with a particular view of problems not fully
addressed by current policies. For example, eco-
nomic analysis of environmental questions often
begins by examining why current markets fail to
control environmental effects. Analysis of the
same issues by environmental groups often begins
by noting emerging global environmental threats
that are linked to energy use.

These problems often are trandlated into an im-
plicit or explicit policy goa. Economic efficiency
is nearly always the presumed goal of economic
analyses of environmental cost problems. Public
protection is a traditional goal of much existing
environmental regulation. Sustainability is quick-

48Here the term complements is used in an economic sense. complements are defined by economists as items whose consumption is closely

related. Computer keyboards and monitors are complements—when purchases of one rises or fals, the purchases of the other moves similarly.

49Robert Costanza and Herman Daly, “Natural Capital and Sustainable Development,” Conservation Biology, vol. 6, 1992, pp. 37-46.



TABLE 4-3: Frameworks of Assumptions

Goals Strategies Methods
What is the source of Role of environmental cost ~ What are environmental Valuation
Policy goal environmental problems? studies in energy policy costs? approach What is value?
Economic Markets do not capture all the Quantify the necessary Externalities— Consumers acting An amount that
efficiency important information for energy corrections to energy markets  environmental effects that in markets. consumers are
decisionmaking by producers so that all important are not reflected in current willing to pay for an
and consumers. Existing decisionmaking information can energy prices and that are environmental good
regulations are inefficient. be contained in prices. economically quantifiable. or service.

Compare the total costs and
benefits of a specific policy.

Protection of Energy technologies have Indicate where government Unintended side effects of Legislators and One measure of the
public health created risks to the public that action is necessary to minimize energy use. regulators acting  importance of an
and safety are preventable. the health and safety impacts of in political environmental
energy production. systems. effect.
Ecological Existing energy use is not Indicate where government Effects on global or local Scientists acting  An indicator that
sustainability ~ ecologically sustainable action is necessary to make ecosystems that are not in scientific can be used to
because individual consumers energy production sustainable.  apparent or are not of settings. communicate
act according to their own interest to individual ecological
narrow self-interest, instead of consumers. importance.

considering the impacts of their
actions on the whole

ecosystem.

Equity Disparities in political and Indicate situations where Adverse effects of energy Legislators, An amount that
economic power exist between inequities occur and quantify use that are not borne by regulators, provides just
different members of society. the damages in order to those who benefit. judges, and juries compensation and
Powerful individuals attempt to facilitate compensation. acting in political  that punishes unjust
push adverse effects onto and legal actions.
others while retaining the systems.

positive effects for themselves.

SOURCE: Office of Technology Assessment, 1994.
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ly becoming the predominant goal underlying
many analyses that take an environmental per-
spective. Equity has recently emerged as a con-
cern about environmental impacts

These policy goas are not mutually exclusive,
and few analysts would explicitly advocate pursu-
ing only one of them. However, single policy
goals are often implicitly assumed without sub-
stantial attention to other goals. Such an approach
is understandable because combining severa
policy goals is difficult and requires an overarch-
ing organization that needs to be explained and de-
fended. Such an activity goes beyond the scope of
most environmental cost studies.

Most existing environmental cost studies fall
primarily within a framework of protecting public
health and safety. The studies are aimed at identi-
fying environmental effects of energy to indicate
where government action is necessary. They
broadly consider all environmental effects of en-
ergy, without substantial concern about whether
such effects have aready been, in a strict econom-
ic sense, internalized by existing regulations.

These studies and their use by state regulatory
commissions have been strongly criticized for
misunderstanding economic concepts. For exam-
ple, questions have been raised about the use of
control costing, not accounting for currently inter-
nalized effects, and using average instead of mar-
ginal effects. Partially in response to these
criticisms, the ongoing DOE/EC study falls pre-
dominantly within a framework of economic effi-
ciency. The study’s authors take pains to explain
the specifics of this policy goal, and they point out
how current studies fail to inform such a policy
goa adequately.

Few, if any, studies have approached environ-
mental issues from a framework of equity. How-
ever, environmental equity has been the focus of
intense attention recently, and casual readers of
environmental cost studies often assume that the
studies are primarily concerned with equity. In
addition, equity is of great concern to federal
policymakers, particularly Congress.

| Strategies and Methods

Policy goals often translate fairly directly into
other important assumptions in environmental
cost studies. Some of these assumptions concern
a study’s strategy (i.e., what role is envisioned for
the study in energy policy). Other assumptions
concern methodology (i.e., how the study assigns
valueto environmental effects).

Frameworks based on economic efficiency can
appear to offer a complete basis for policy, provid-
ing an extremely clear, although limited, role for
policymakers. Economics provides a theoretical
description of environmental problems (market
failures), a quantitative strategy for informing
policy (estimating externaities), methods for car-
rying out that strategy (e.g., contingent valuation),
and a set of policy tools (e.g., pollution taxes).
Critics of exclusively economic approaches ar-
gue, however, that economicsis far from a com-
plete system. Other important goals such as
sustainability and equity are not directly ad-
dressed by economics, and they can be difficult to
integrate with economic goals.

Most proponents of economic approaches ar-
gue for a more moderate position—that economic
information supports the creation of policies that
are economically efficient, and that also achieve
other ends such as equity or sustainability. Such a
view, however, presupposes that environmental
cost studies provide relatively technical and un-
biased information to policymakers-casting
policymakers as the arbiters and integrators of in-
formation. However, as indicated above, environ-
mental cost studies themselves often embody,
rather than inform, decisions about assumptions
and values.

In addition, the tendency of some environmen-
tal cost studies has been to push the boundaries of
technical analysis outward, attempting to sub-
sume progressively larger set of issues within a
guantitative framework. Such quantitative treat-
ment can be appealing to policy makers faced with
difficult decisions. Because economic efficiency
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gods are more easily treated quantitatively, there
is a danger they may effectively override other
goals and become the de facto basis for policy.
Careful assessment of the policy role for envi-
ronmental cost studies is needed, particularly giv-
en current and future attempts to use these studies
on the federal level. How are environmental cost

studies used in federal and state policymaking?
What challenges await if they become more wide-
ly used on the federal level? How can they be con-
ducted to best meet the needs of policymakers?
These questions are considered in the next chap-
ter.



Roles for

Environmental

Cost Studiesin
Policymaking

his chapter discusses the current state and federal policies
that require the evaluation or use of environmental costs,
and it outlines how environmental cost studies can be
made more useful to federal policy makers. It explains
some of the links between environmental cost studies and policy
and some of the difficulties of applying current studies to federal
policymaking. Although current studies are not being used exten-
sively on the federal level, several new studies soon will be re-
leased, and there is likely to be increased debate over whether to
consider the findings of these future studies when developing fed-
eral policy. Increased use of environmental cost studies presents
federal policy makers with both pitfalls and opportunities.

CURRENT LAWS AND REGULATIONS

Several policies at the federal and state levels involve explicit
consideration of environmental costs. They demonstrate the vari-
ety of approaches to environmenta costing and the ways current
studies are used.

| Federal Laws

The federal government incorporates environmental cost con-
cepts into a wide variety of legislation and regulations.” These in-
clude the Energy Policy Act of 1992 (Public Law 102-486,

!For an excellent review of the stakeholders and their positions, see J. M. Fang and P.
S. Galen, Issues and Methods in Incorporating Environmental Externalities into the Inte-
grated Resource Planning Process, NREL/TP-461-6684 (Golden, CO: National Renew-
able Energy Laboratory, forthcoming).

2For a discussion of taxes and user fees that appear to consider environmental costs,
see box 5-1.
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BOX 5-1: Environmental Costs and Federal Revenue

Concerns about the federal budget deficit and the existing tax structure have prompted close ex-
amination of alternative methods of raising revenue, including environmental taxes. Such taxes could
include energy-related policies such as carbon taxes and gasoline taxes, and nonenergy policies such
as charges for municipal solid waste collection, congestion taxes on urban highways, and taxes on
toxic chemical emissions.

Proposals for environmental taxes cite several advantages, First, they offer a source of federal reve-
nue to address the budget deficit. Alternatively, they could be used in a revenue-neutral manner, to
shift away from taxing “goods” (such as income) and toward taxing “bads” (such as pollution). In either
case, the taxes would reduce emissions of the taxed pollutants (such as CO0,) or reduce consumption
of the taxed goods (such as gasoline).

For example, the Clinton Administration proposed a BTU tax in early 1993. The proposal would have
imposed a base rate of 25.7 cents per million BTUs on coal, natural gas, nuclear power, hydroelectrici-
ty, home heating oil, liquefied petroleum gases and imported electricity. An additional tax of 34,2 cents
per million BTUs would have been imposed on gasoline and other refined petroleum products, The
measure was designed to raise $50 billion between 1994 and 1997, as well as reduce emissions of CO,
and cut imports of oil.

Even prior to these measures, however, the federal government collected some revenue from envi-
ronmental sources, in 1992, the federal government collected an estimated $7.6 billion in revenues from
natural resources and environment-related sources (see table below), about half of one percent of the
federal budget, While these federal revenues are not directly related to environmental damage, they do
reflect charges for natural resource depletion (in the case of the leasing and land use fees) and indirect
pollution (in the case of the environmental penalties and CFC taxes).

Sources of Federal Revenues from the Environment (1992)

Amount

(billion $) Source
2,8 Leasing and extraction of oil, natural gas, and minerals
2.0 Penalties and recoveries from environmental cleanup
1,6 Fees from timber harvesting, grazing, and other land use
0662 Taxes on chlorofluorocarbons

SOURCE Council on Environmental Quaility, Environmental Quality: 23rd Annual Report of the Council on Environ-
mental Quality (Washington, DC: U.S. Government Printing Office, 1993).

Environmental taxes can be an unstable revenue source, however. To the extent that environmental
taxes discourage pollution, they also reduce the revenue that they generate. Unless the tax rate is pro-
portionally increased, the tax receipts will decline. If this effect is relatively mild and temporary, it may
represent more of a start-up problem than a long-term liability of environmental taxes. If, however, it is
feasible to completely eliminate a taxed pollutant, then the revenue source will disappear entirely.

SOURCES: Robert Repetto et al,, Green Fees: How a Tax Shift Can work for the Environrnent and the Economy, (Washington, DC:
World Resources Institute, November 1992); and Margaret Kriz, “A Green Tax?” National Journal, Apr. 17, 1993, pp. 917-920,

the Clean Air Act Amendments of 1990 (Public ~ The Energy Policy Act of 1992
Law 101-549, the Pecific Northwest Electric  This act requires the Secretary of Energy to devel-
Power Planning and Conservation Act of 1980  op a least-cost energy strategy to promote energy

(Public Law 96-501), and certain pending legisla=  efficiency and limit the emission of carbon diox-
tion.
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ide (CO,) and other greenhouse gases. In develop-
ing the strategy, the Secretary is directed to “take
into consideration the economic, energy, social,
environmental, and competitive costs and bene-
fits. . . of his choices.”* Assumptions are explicit-
ly identified as an important component of the
least-cost energy strategy. The act states that” the
Secretary shall include in the least-cost energy
strategy an identification of al of the assumptions
used in developing the strategy and priorities
thereunder, and the reasons for such assump-
tions.”*

The Clean Air Act Amendments of 1990

The 1990 Clean Air Act Amendments (CAAA)
requires that the Environmental Protection
Agency (EPA) conduct periodic, comprehensive
analyses of the costs, benefits, and other effects of
the act.”In considering benefits, the analysisisto
include al economic, public health, and environ-
mental benefits of efforts to comply with provi-
sions of the act."The amendments specifically
reference quantitative studies of environmental
benefits, noting that in cases where numerical val-
ues are assigned to the act’s benefits, a default as-
sumption of a zero value shall not be used, unless
it is supported by specific data. Thisisintended to
combat the practice of counting only the effects
that can be quantified and assuming that all un-
quantified effects are unimportant (and thus have
azero value). EPA is aso directed to assess how
the benefits of the act are measured in order to en-
sure that damage to human health and the environ-
ment is accurately measured and taken into
account.

342U.8.C.§ 13382(@.
442U.5.C.§ 13382(e).
542U.8.C.§ 7612(a) and (b).

The Pacific Northwest Electric Power
Planning Act of 1980

This act requires that the Northwest Power Plan-
ning Council develop a methodology for deter-
mining quantifiable environmental costs and
benefits, and apply it to help determine the total
system cost of energy resources.' The act resulted
in the studies commissioned by the Bonneville
Power Administration (BPA), as well as the Shu-
man and Cavanagh study, which was supported by
a set of environmental, citizens, labor, and rate-

payer groups.

Pending legislation

In addition to the policies discussed above, Con-
gress currently is considering some measures with
a connection to environmental cost analysis. For
example, much of the debate over whether to ele-
vate the EPA to cabinet-level status has concerned
whether the new agency would be required to
perform cost-benefit analysis of proposed regula-
tions. Proponents of alarger role for risk assess-
ment in EPA decisionmaking argue it would help
the agency set priorities and ensure that regula-
tions are cost-effective. Opponents argue that re-
quiring quantitative risk assessments will leave
the agency inflexible and open to endless scien-
tific debate.’ Although environmental cost stud-
ies of electricity generation represent only a small
subset of proposed EPA studies, they highlight
some of the issues and controversies likely to sur-
round broader use of cost-benefit analysis for
evaluating regulations.

6The terminology here can be confusing. The amendments refer to the "environmental benefits” Of the Clean Air Act, whereas most studies

refer to the “environmental costs’ of energy production. The terms are practically equivaent, although there is a subtle difference; environmen-
tal costs of energy production refers to those effects that could be avoided through additional_pollution controls; envi ronmental benefits of exist-
ing regulations refers to those effects that are already avoided with existing controls. !N €ither case, the analytical approaches are similar.

716 U.S.C.§ 839.

8G. Lee, “Analyzing Risk Assessment at EpA,” The Washington Post, Mar. 8, 1994, p. A17.
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| State Laws and Regulations

Estimates of environmental costs are important 10
avariety of state energy policies. Many state poli-
cies require that electric utilities consider environ-
mental costs in some way when they choose
among electricity supply options (see figure 5-1 ).’
Nineteen states require utilities to use quantitative
estimates of environmental costs, including such
measures as adding monetary amounts to prices
based on emissions per ton of pollutant.”An
additional 10 states and the District of Columbia
require the use of qualitative criteriathat attempt
to account for environmental costs.''Qualitative
requirements include such measures as listing var-
ious environmental impacts in proposals for new
generating capacity. Three other states have legis-
lative or regulatory activities in process that may
lead to requirements for quantitative or qualitative
consideration of environmental costs. *

MAKING STUDIES MORE USEFUL IN
FEDERAL POLICYMAKING
When environmental cost studies are used in fu-
ture federal energy policy, they will be subject 10
continuing disputes over methodology and re-
sults. Among these disputes are those over which
methods are preferable in theory and which are
possible in practice. Such disputes are responsible
for some, athough not all, of the controversy over
using control cost approaches rather than damage
cost approaches, using average rather than mar-
ginal costs, and assessing the degree of internal-
ization (see chapter 4 for an extended discussion).
More importantly, however, disputes will con-
tinue because of differing assumptions about
goals, strategies, and methods. As described in
chapter 4, many of the most contentious issues

surrounding current environmental cost studies
can be traced back to differences in underlying as-
sumptions. These assumptions are more likely to
be reflected in, rather than resolved by, current
studies. Consequently, users of environmental
cost studies need to evauate the studies’ assump-
tions carefully, lest they unintentionaly accept as-
sumptions that do not match their own.
Technical and methodological critiques of so-
cial cost studies are important, but they are not the
only important critiques. A study may be techni-
cally excellent, yet not meet the needs of Congress
and executive branch agencies. The values and as-
sumptions of any particular study may or may not
overlap with those of particular policy makers. If a
study’s values and assumptions differ radically
from those of the relevant decisionmakers, they
may reject the study on those grounds alone. Such
an action would not be “ignoring science” but
would constitute the legitimate exercise of these
policymakers public responsibilities.

| Moving Beyond Evaluation

Consideration of the assumptions that underlie
environmental cost estimates is particularly im-
portant for federal policymakers because the as-
sumptions of some current studies may not be
relevant to their needs. Some current studies as-
sume a context of state public utility commissions
(PUCs) and their regulation of utilities. In many
cases, PUCs have funded the studies, or their ac-
tions prompted other organizations such as utili-
ties, utility groups, and environmental groups to
fund them.

As a result, existing studies tend to be cast
largely in an evaluative role—that is, they help de-
cisionmakers choose among a fixed set of aterna-

9Information about specific state regulations is drawn from Fang and Galen, op. cit, footnote 1.
10Seven states (California, Massachusetts, Minnesota, Nevada, New York, Oregon, and Wisconsin) specify monetary values by emission.

One state (New Jersey) specifies a monetary amount by energy type (e.g., electricity or gas). Two states (lowa and Vermont) specify percentage
values by energy type. Nine states (Arizona, Georgia, Hawaii, Illinois, Missouri, Montana, Ohio, Texas, and Utah) require a quantitative ap-

proach without specifying the method.

'] Arkansas, Colorado, Connecticut, Delaware, Idaho, North Carolina, Pennsylvania, South Carolina, Washington, and West Virginia.

12 Kansas, Oklahoma, and New Mexico.
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FIGURE 5-1: State Public Utility Commission Requirements for Utility Consideration of Environmental Costs

<
5

J No requirements
c Qualitative requirements

[ ] Quantitative requirements

NOTE: lowa, Oklahoma, and New Mexico have requirements under consideration. The District of Columbia has qualitative requirements.

SOURCE: Adapted from J M. Fang and P.S. Galen, Issues and Methods in Incorporating Environmental Externalities into the Integrated Resource
Planning Process, NREL/TP-461-6684,Golden, CO: National Renewable Energy Laboratory, forthcoming.

tives for electricity generation. PUCs are largely
concerned with influencing utilities’ decision-
making processes, and environmental cost studies
have been used to inform PUC efforts. In some
cases, this influence is explicit; some states re-
quire utilities to add certain monetary values,
derived from environmental cost studies, to the
estimated production costs of new facilities when
the utilities consider capacity expansion. In other
cases, this influence is implicit; some states re-
quire utilities to derive and use their own cost val-
ues. In both situations, the emphasis has been on
deriving atotal cost figure that is used to choose
among electricity generating technologies.

The characteristics of energy technologies are
substantially more malleable than implied by the

current use of environmental cost studies. Choices
about pollution control technologies, mining and
transportation safety, power plant siting, waste
disposal, and impact mitigation approaches al af-
fect the overal environmental costs of particular
energy sources. All these ways to affect the design
and management of energy technologies are open
to federal (and state) legidators and regulators, a-
though current studies generaly are not oriented
toward informing such approaches. Because of
this, existing environmental cost studies may give
a mistaken impression of the opportunities for
minimizing the environmental costs of electricity
generation.

For example, risks to workers in energy-related
industries can contribute to high overall figures
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for the environmental cost of electricity genera-
tion. These figures may indicate that an energy
source relies on inherently hazardous operations,
but it also may indicate that safety practices in
those industries are not as well developed asin
others. The appropriate policy decision may be
not to reduce use of the energy sources that rely cn
the hazardous industry, but instead to increase ef-
forts to understand and control the industry’s haz-
ards. ©

In the past, the breadth of policy opportunities
has not been lost on federal legislators and regula-
tors. During the past two decades, Congress and
federal regulatory agencies have become active] y
involved in the technological design of electrical.y
generating technologies-particularly by man-
dating air pollution control equipment and by
funding research in improved technologies. This
approach to federal regulation has alarmed some
observers and is partly responsible for the in-
creased interest in alternatives to command-and-
control regulations. This, in turn, has increased
interest in economic approaches to environmental
control and in studies of environmental costs.

In many ways, the use of environmental cost
studies is analogous to the use of another type of
environmental assessment that has recently
gained popularity-life-cycle assessment (LCA).
LCAs attempt to quantify the total environmental
damage attributable to a particular product be-
cause of its production, use, and disposal. They a-
low two products to be compared based on their
environmental characteristics. For example,
LCAs have been conducted for disposable and
cloth diapers, paper and styrofoam cups, and plas-
tic and paper shopping bags. After severa years of
debate, recent reports have concluded that LCAs
are more useful as atool for examining and im-
proving design and production processes than
they are as a method of selecting products with su-
perior environmental characteristics. 14 Similarly,

one important role for environmental cost studies
is to suggest how electricity generating technolo-
gies can be changed so they are more acceptable to
society, rather than merely to indicate they should
be used to a greater or lesser degree.

| Emphasizing Nonquantitative Results

The impact of the assumptions and values implicit
in different estimates is large enough that isolated
guantitative estimates of environmental cost are
nearly meaningless. Such estimates become
meaningful only in the context of a study’s as-
sumptions and of the environmental effects that
are included and excluded. This conclusion indi-
cates that isolated quantitative estimates of envi-
ronmental cost studies should not be presented as
the final results of a study. This practice improper-
ly focuses attention on the numerical results, rath-
er than on the study’s assumptions.

Analysts themselves are often aware of the lim-
itations of their methods, but that awareness does
not always affect how studies are reported and
used. For example, most environmenta cost stud-
ies to date have emphasized the tentative nature of
their own quantitative estimates, the classes of ef-
fects they did not consider, and the importance of
additional research. After the studies are pub-
lished, however, their results are often stripped of
this important context and merely portrayed in nu-
merical form.

Environmental cost studies often focus on what
appears to be the “bottom line’ '—the monetary
value of environmental effects. In many cases, this
is the most speculative and controversial aspect of
the study, and effects that are not monetized are
often ignored. In contrast, focusing on the earlier
components of the study (e.g., the emissions and
impacts stages) would emphasize aspects that are
most amenable to scientific and technical resolu-
tion.

13John p Holdren, “ Energy Hazards: What To Measure, What To Compare,” Technology Review, April1982, P. 74.
14y s, Congress, Office of Technology Assessment, Green Products by Design: Choices for a Cleaner Environment, OTA-E-541 (Wash-

ington, DC: Government Printing Office, September 1992).
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This does not imply that monetization is a fun-
damentally flawed enterprise. However, by its
very nature, monetization allows results of envi-
ronmental cost studies to be reported in a highly
aggregated form. This encourages use of results
without full understanding of the assumptions and
values that underlie them. Placing greater empha-
sis on reporting results of earlier phases of the
analysis (e.g., emissions and impacts assess-
ments), and on clearly explaining the assumptions
and values that underlie estimates of monetary
damages, would help make the studies more valu-
able for use in federal policymaking.

| Informing Legislative Decisionmaking

A focus on disaggregated results and on explain-
ing assumptions and values is important for rea-
sons beyond mere accurate reporting or analytical
convenience. Decisions about values are not the
province of technical analysis. Instead, they be-
long in a public arena to be debated and decided
by citizens and their publicly elected officials.
Only when quantitative analyses clearly identify
their underlying assumptions and values can they

inform and enlighten public debate.

If the assumptions and embedded vaues of en-
vironmental cost studies are explained carefully,
and if summary results present both quantitative
and qualitative aspects, they can be useful for leg-
islative purposes. Quantitative aspects include not
only final environmental cost estimates, but also
disaggregated results showing the relative impor-
tance of various factors to the final estimate, sensi-
tivity analyses showing how the results vary when
important inputs are varied, and an analysis of the
uncertainty associated with important quantita-
tive values. Qualitative aspects include identify-
ing emissions that account for the mgjority of the
impacts in specific impact categories, identifying
aternative assumptions that will substantialy al-
ter the quantitative results, and identifying how
the results compare with other similar studies.
Clearly, this approach to analyzing and presenting
environmental cost estimates poses a substantial
challenge. However, without such an approach,
environmental cost studies may prove to be of
little use to policymakers.
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