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s t r a t e g y a n d t a c t i c s t o d o s o .

T h e s e s t e p s , a s i l l u s t r a t e d b y t h e F 0 8 e x p e r i e n c e a r e c o n s i s t e n t w i t h a
b o d y a l i t e r a t u r e o n o r g a n i z a t i o n a l t h e o r y . W i t h s p e c i f i c r e f e r e n c e t o t h e
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1 ) A s a n o r g a n i z a t i o n F O B i s a n a d v i s o r y b o d y ; a s s u c h i t h a s a n u m b e r
o f c h a r a c t e r i s t i c w e a k n e s s e s . N e v e r t h e l e s s , a m a j o r p l u s i s t h a t t h e
m e m b e r i n s t i t u t i o n s g o t t o g e t h e r i n t h e f i r s t p l a c e .

2 ) T h e l e v e l o f p a r t i c i p a t i o n i n F O B h a s b e e n m i x e d .
3 ) T h e a n n u a l F u t u r e o f t h e B a y c o n f e r e n c e s h a v e b e e n m o d e r a t e l y

s u c c e s s f u l .
4 ) T h e B a y L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n , t h e l e a d a g e n c y i n F O B ,

h a s p e r f o r m e d c r e d i b l y . S t i l l , p r a c t i c a l o p e r a t i n g c a p a b i l i t y i s a
m a j o r w e a k n e s s . F O B n e e d s p o l i t i c a l a n d f i n a n c i a l s u p p o r t .

5 ) T h e r e q u i r e m e n t s o f c o n s e n s u s d e c i s i o n m a k i n g i s a b a s i c w e a k n e s s .
I n s u m , F O B i s n o t a m e a n s t o c o m p r e h e n s i v e e c o s y s t e m m a n a g e m e n t
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T h e t h e o r e t i c a l l i t e r a t u r e b e g i n s w i t h s k e p t i c i s m a b o u t t h e p o t e n t i a l o f
c o n s e n s u s m a n a g e m e n t a n d e n d s w i t h t h e a b a n d o n m e n t o f t h e c o n c e p t o f c o n s e n s u s
a n d w i t h t h e c a l l f o r a u t h o r i t y t o o v e r c o m e t h e i n t r i n s i c d i l e m m a s o f
c o n s e n s u s . T h e s e d i f f i c u l t i e s , e a c h o f w h i c h i s a s t r u c t u r a l b a r r i e r t o
c o n s e n s u s , w e r e c a t e g o r i z e d a s f o l l o w s :

T h e d i s t r i b u t i o n o f d i s c r e t i o n ;
" F r e e R i d e r " p r o b l e m ;
C o n s e n s u s a n d t h e c a l c u l u s o f s e l f — i n t e r e s t ;
D i l e m m a s o f c o s t / b e n e f i t s t r u c t u r e :
a ) d e p r i v a t i o n c o s t ;
b ) o p p o r t u n i t y c o s t ;
c ) t h e c o s t o f a u t h o r i t y ; a n d ,

5 . T h e r a t i o n a l i t y o f i n h i b i t i n g r a t i o n a l m a n a g e m e n t .

#
W
N
H

T h e c h i e f l e s s o n t h a t t h e t h e o r e t i c a l l i t e r a t u r e h a s t o t e a c h u s i s t h a t
s t r u c t u r e i s w h a t g o v e r n s a n d s t r u c t u r e i s n o t n e u t r a l ; i t i s b i a s e d t o w a r d
s o m e a p p r o a c h e s t o m a n a g e m e n t a n d a g a i n s t o t h e r s . T h e e x i s t i n g s t r u c t u r e o f
a u t h o r i t y i s b i a s e d a g a i n s t s u c c e s s f u l c o n s e n s u s m a n a g e m e n t .

S i x c a s e s t u d i e s f r o m t h e l i t e r a t u r e r e p o r t e d o n t h e a p p l i c a t i o n o f
c o n s e n s u s m a n a g e m e n t i n p r a c t i c e . T h e l o c a t i o n s o f t h e s e s t u d i e s a r e : G r a y ' s
H a r b o r , W a s h i n g t o n ; C o o s B a y , O r e g o n ; S a n F r a n c i s c o B a y , C a l i f o r n i a ; I r v i n e ,
C a l i f o r n i a ; a n d t h e N o r f o l k B o a r d s , E n g l a n d .

T h e p r o p o s i t i o n s o f t h e t h e o r e t i c a l l i t e r a t u r e a r e b o r n e o u t i n t h e c a s e
s t u d i e s . I n t h e o r y a n d i n p r a c t i c e , i t a p p e a r s , t h e p r o b a b i l i t y i s s l i g h t
t h a t e c o s y s t e m s c a n b e s u c c e s s f u l l y m a n a g e d t h r o u g h c o n s e n s u s . T h i s d o e s n o t
m e a n t h a t t h e r e i s n o r o l e f o r c o n s e n s u s s t r a t e g i e s i n e c o s y s t e m m a n a g e m e n t .
I t i s r e a s o n a b l e t o s p e c u l a t e t h a t s u c h s t r a t e g i e s m i g h t p r o v e u s e f u l i n
b u i l d i n g s u p p o r t a n d l e g i t i m a c y f o r p r o g r a m s o f e c o s y s t e m r e h a b i l i t a t i o n .

T h e l i t e r a t u r e l e a d s t o t h e a d d i t i o n a l c o n c l u s i o n t h a t l e g i s l a t i v e
s t r a t e g i e s w h i c h a i m t o m a k e e c o s y s t e m r e h a b i l i t a t i o n t h e c o n t e x t f o r
m a n a g e m e n t — — t h e c o n s t r a i n t a r o u n d w h i c h i n t e r e s t s a n d i n s t i t u t i o n s s h o u l d
w o r k — — a r e a n e c e s s a r y b u t n o t s u f f i c i e n t p a r t o f a n y c o m p r e h e n s i v e a p p r o a c h t o
e c o s y s t e m r e h a b i l i t a t i o n .

C o n c e p t u a l S c h e m e o f E c o s y s t e m M a n a g e m e n t : P o l i t i c s a n d E c o n o m i c R e a l i t i e s

T h e m o d e l o f t h e G r e e n B a y E c o s y s t e m r e s o u r c e b a s e a n d t h e p o l i t i c a l a n d
e c o n o m i c c o n t r o l s y s t e m i s c h a r a c t e r i z e d b y m u t u a l i n t e r a c t i o n s a m o n g a n u m b e r
o f c o m p o n e n t s i n a d y n a m i c s y s t e m . I t i s i n t e n d e d a s a d e s c r i p t i v e t o o l , a s
a n a i d i n c o m p r e h e n d i n g t h e m a n y i n t e r r e l a t e d f o r c e s t h a t w o r k t o d e t e r m i n e
w h a t e c o s y s t e m m a n a g e m e n t w i l l b e a n d w h a t t h e t y p e a n d p a t t e r n o f e c o s y s t e m
r e s o u r c e u s e w i l l b e . I n a d d i t i o n , t h e m o d e l i s i n t e n d e d t o s t i m u l a t e t h e
i m a g i n a t i o n t o w a r d d i s c o v e r i n g i m p o r t a n t g e n e r a l p r o b l e m s a n d p o s s i b l e a v e n u e s
t o w a r d r e s o l u t i o n .
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E c o s y s t e m m a n a g e m e n t a n d p o l i t i c s d e p e n d o n f i v e s e t s o f v a r i a b l e s :

. 1 )
2 )
3 )
4 )
5 )

t h e e c o l o g i c a l s t a t u s a n d d i m e n s i o n s o f t h e e c o s y s t e m r e s o u r c e b a s e ;
u s e r i n t e r a c t i o n s a n d m a r k e t f o r c e s ;
a f f e c t e d p u b l i c s a n d t h e i r i d e n t i f i c a t i o n o f p r o b l e m s ;
t h e g e n e r a l p o l i t i c a l s e t t i n g ; a n d ,
t h e p o l i c y a r e a s a n d i n t e r g o v e r n m e n t a l m a n a g e m e n t c o n t e x t .

T h e s e f i v e s e t s o f v a r i a b l e s a r e t h e c o m p o n e n t s o f t h e c o n c e p t u a l m o d e l .

T h e r e s e a r c h p r o g r a m p r e s e n t e d r e s t s o n t w o g e n e r a l p r o p o s i t i o n s :

1 )

2 )

F i r s t , r e s e a r c h a i m e d a t p r o v i d i n g a b a s i s f o r t h e i m p r o v e m e n t o f
i n s t i t u t i o n a l p e r f o r m a n c e m u s t b e d i r e c t e d t o t h e s t u d y o f
i n s t i t u t i o n a l b e h a v i o r a s w e l l a s i n s t i t u t i o n a l s t r u c t u r e .

S e c o n d , r e s e a r c h a i m e d a t a s s e s s i n g i n s t i t u t i o n a l p e r f o r m a n c e m u s t d o
t h r e e t h i n g s :
( a ) E s t a b l i s h c r i t e r i a b y w h i c h t h e r e s u l t s o f i n s t i t u t i o n a l

b e h a v i o r a r e t o b e j u d g e d . T h e q u e s t i o n i s t o i d e n t i f y t h e
c r i t e r i a t o b e u s e d t o j u d g e t h e m o v e m e n t t o w a r d t h e g o a l o f
e c o s y s t e m r e h a b i l i t a t i o n .

( b ) R e s e a r c h r e v e a l i n g h o w e x i s t i n g i n s t i t u t i o n s b e h a v e m u s t b e
p u r s u e d .

( c ) T h e c r i t e r i a f o r j u d g e m e n t s h o u l d b e a p p l i e d t o t h e f i n d i n g s o f
i n s t i t u t i o n a l b e h a v i o r t o i d e n t i f y i n a d e q u a c i e s i n p e r f o r m a n c e .
T h e s e i n a d e q u a c i e s i n p e r f o r m a n c e s h o u l d b e v i e w e d a s a r e a s
d e s e r v i n g o f a d d i t i o n a l r e s e a r c h a t t e n t i o n .

T h e g o a l i s t o f i n d w a y s t o t r a n s l a t e e c o l o g i c a l c r i t e r i a i n t o
i n s t i t u t i o n a l m e a s u r e s o f s u c c e s s ; t o h a v e t h e e s t a b l i s h e d c r i t e r i a f o r
j u d g e m e n t b e c o m e a n i n s t i t u t i o n a l i z e d e l e m e n t i n a p r o g r a m o f e c o s y s t e m
r e h a b i l i t a t i o n . R e s e a r c h o n t h e s e q u e s t i o n s w o u l d r e p r e s e n t a n i m p o r t a n t
e x t e n s i o n o f t h e s t a t e — o f — t h e — a r t i n t h e a n a l y s i s o f e c o s y s t e m m a n a g e m e n t a n d
p o l i t i c s , a n d w o u l d b e a p p l i c a b l e t o t h e s t u d y o f e c o s y s t e m r e h a b i l i t a t o n i n
G r e e n B a y , e l s e w h e r e i n t h e G r e a t L a k e s , a n d b e y o n d .

v i i i

 



  

I n t r o d u c t i o n

P r o b l e m s o c c u r i n t h e u s e a n d m a n a g e m e n t o f e n v i r o n m e n t a l r e s o u r c e s
w h e n e v e r c e r t a i n c o n d i t i o n s a r e p r e s e n t . O n e c o n d i t i o n t h a t c r e a t e s p r o b l e m s
f o r a n y p l a n o f e c o s y s t e m m a n a g e m e n t i s t h e w i d e s p r e a d d i s t r i b u t i o n o f
i n d e p e n d e n t r i g h t s o r d i s c r e t i o n a r y a u t h o r i t y t o t h e u s e o r m a n a g e m e n t o f t h e
r e s o u r c e . T h i s “ d i s t r i b u t i o n o f d i s c r e t i o n " ( S t o n e , 1 9 7 8 ) m a k e s c o m p r e h e n s i v e
p l a n n i n g a n d m a n a g e m e n t e x t r a o r d i n a r i l y d i f f i c u l t t o a c h i e v e . Y e t i t i s t h i s
c o n d i t i o n t h a t c o n f r o n t s a n y e f f o r t a t e c o s y s t e m r e h a b i l i t a t i o n , w h e t h e r i t b e
i n t h e U n i t e d S t a t e s o r i n C a n a d a : “ A l i m i t a t i o n t o r e h a b i l i t a t i o n o f t h e
G r e a t L a k e s a p p e a r s t o b e m o r e o f a n e n t a n g l e m e n t o f i n s t i t u t i o n a l
a r r a n g e m e n t s t h a n k n o w i n g w h a t t o d o i n a n e c o l o g i c a l s e n s e " . ( H a r r i s , g t
1 1 . , l 9 8 2 . ) I n s h o r t , a t t e m p t s a t e c o s y s t e m r e h a b i l i t a t i o n a r e c o n f r o n t e d
w i t h a d i l e m m a : a n y a t t e m p t a t c o m p r e h e n s i v e m a n a g e m e n t m u s t a c c e p t e x i s t i n g
m u l t i — i n s t i t u t i o n a l a r r a n g e m e n t s a n d t r y t o i m p l e m e n t p l a n s a n d p o l i c i e s
w i t h i n t h e m . B u t t o a c c e p t e x i s t i n g i n s t i t u t i o n a l a r r a n g e m e n t s i s t o a c c e p t a
s t r u c t u r a l d i s t r i b u t i o n o f d i s c r e t i o n t h a t s e e m s t o p r e c l u d e c o m p r e h e n s i v e
m a n a g e m e n t . T h i s d i l e m m a h a s p r o m p t e d a s e a r c h f o r a w a y o u t , a s e a r c h f o r
s t r a t e g i e s c a p a b l e o f o v e r c o m i n g t h e d i s t r i b u t i o n o f d i s c r e t i o n a n d o f
d e v e l o p i n g a n d i m p l e m e n t i n g r e h a b i l i t a t i v e p o l i c i e s . O n e s t r a t e g y r e p e a t e d l y
s u g g e s t e d i s t h a t o f " c o n s e n s u s m a n a g e m e n t " .

T h e a r g u m e n t f o r c o n s e n s u s i s s t r a i g h t f o r w a r d a n d d e c e p t i v e l y s i m p l e .
C o n s e n s u s i s n e c e s s a r y b e c a u s e n o s i n g l e a g e n c y o r p e r s o n h a s e i t h e r t h e
a u t h o r i t y o r t h e r e s p o n s i b i l i t y f o r t h e w h o l e G r e e n B a y e c o s y s t e m . T h i s m e a n s
t h a t t h e v i a b i l i t y o f r e h a b i l i t a t i v e s t r a t e g i e s d e p e n d s u p o n a f f i r m a t i v e a n d
m u t u a l l y c o n s i s t e n t a c t i o n s i n a n u m b e r o f d i f f e r e n t i n s t i t u t i o n s , e a c h o f
w h i c h i s c a p a b l e o f e x e r c i s i n g a f u n c t i o n a l v e t o b y e i t h e r r e f u s i n g t o a c t o r
b y a c t i n g i n a m a n n e r i n c o n s i s t e n t w i t h r e h a b i l i t a t i o n . I n o r d e r t o a v o i d
f u n c t i o n a l v e t o e s a n d t o s e c u r e m u t u a l l y s u p p o r t i v e d e c i s i o n s , s o t h e a r g u m e n t
g o e s , t h e t e c h n i q u e s o f c o n s e n s u s m u s t b e a p p l i e d . C o n s e n s u s a s a m a n a g e m e n t
s t r a t e g y a c c e p t s t h e e x i s t i n g s t r u c t u r e o f a u t h o r i t y a n d w o r k s w i t h i n i t b y
m e a n s o f d i a l o g u e , s h a r i n g o f i n f o r m a t i o n , a i r i n g o f d i s a g r e e m e n t s ,
b a r g a i n i n g , n e g o t i a t i n g , a n d b a l a n c i n g i n t e r e s t . A s a n o r m , c o n s e n s u s
m a n a g e m e n t a s s u m e s t h a t t h e p a r t i e s n e e d e d t o m a k e a p l a n w o r k w i l l , t h r o u g h
c o m m u n i c a t i o n a n d n e g o t i a t i o n , r e a c h a s h a r e d u n d e r s t a n d i n g o f a p r o b l e m a n d
w i l l a g r e e u p o n a s o l u t i o n . I t f u r t h e r a s s u m e s t h a t a s a r e s u l t o f t h i s
u n d e r s t a n d i n g a n d a g r e e m e n t t h e p a r t i e s w i l l b e w i l l i n g t o c o m m i t t h e i r
r e s o u r c e s a n d t o c o o r d i n a t e t h e i r a c t i v i t i e s , w h i c h m a y i n c l u d e m o d i f y i n g o r
h a l t i n g s o m e c o n d u c t i n a m a n n e r t h a t w i l l i m p l e m e n t t h e p l a n a n d r e s o l v e t h e
p r o b l e m .

T h e i d e a , i n s u m , i s t h a t t h e p r e s e n t s t r u c t u r e i s a g i v e n . I t c a n n o t b e
t r a n s c e n d e d a n d i t i s n e i t h e r f e a s i b l e n o r d e s i r a b l e t o a l t e r i t i n a n y
f u n d a m e n t a l w a y . W h a t m u s t b e d o n e i s t o f i n d a w a y t o m a k e t h e e x i s t i n g
s t r u c t u r e w o r k m o r e e f f e c t i v e l y w i t h r e f e r e n c e t o t h e r e h a b i l i t a t i o n o f t h e
G r e e n B a y e c o s y s t e m . C o n s e n s u s m a n a g e m e n t , i t i s p r o p o s e d , m a y b e a w a y t o
a c h i e v e t h i s a i m .



   

  I s s u c h a s t r a t e g y a f e a s i b l e w a y t o a c h i e v e c o m p r e h e n s i v e m a n a g e m e n t ?
T h i s p a p e r a d d r e s s e s t h i s q u e s t i o n a n d o t h e r s b y m e a n s o f a c a s e s t u d y o f t h e
r e c e n t G r e e n B a y e x p e r i e n c e a c c o m p a n i e d b y a s e l e c t i v e l i t e r a t u r e r e v i e w . T h e
p a p e r i s i n f o u r p a r t s . P a r t I i s t h e c a s e s t u d y . I t l o o k s b r i e f l y a t t h e
G L E R ( G r e a t L a k e s E c o s y s t e m R e h a b i l i t a t i o n ) e x p e r i e n c e a n d t h e n t u r n s t o t h e
F u t u r e o f t h e B a y P r o g r a m . G L E R h a s t o d o w i t h t h e s c i e n t i f i c s t u d y o f
e c o s y s t e m r e h a b i l i t a t i o n a n d t h e d e v e l o p m e n t o f a p r o s p e c t u s f o r " G r e e n B a y i n
t h e F u t u r e “ . T h e F u t u r e o f t h e B a y ( F O B ) i s a p r o g r a m " t o e n c o u r a g e g r e a t e r
a g e n c y c o o p e r a t i o n a n d c o o r d i n a t i o n i n t h e p l a n n i n g a n d m a n a g e m e n t a c t i v i t i e s
r e l a t e d t o t h e w a t e r s o f G r e e n B a y " . ( B L R P C , l 9 8 2 . ) T h e B a y — L a k e R e g i o n a l
P l a n n i n g C o m m i s s i o n ( B L R P C ) i s t h e l e a d a g e n c y i n F O B , w i t h a r e s p o n s i b i l i t y
t o a c t a s c o o r d i n a t o r . F O B p r o m i s e s t o o f f e r s o m e o p e r a t i o n a l g u i d a n c e f o r
t h e u s e o f c o n s e n s u s t e c h n i q u e s i n r e s o u r c e m a n a g e m e n t . P a r t I I o f t h e p a p e r
i s a s e l e c t i v e l i t e r a t u r e r e v i e w . I t w i l l a s s e s s s e l e c t e d t h e o r e t i c a l a n d
c a s e s t u d y l i t e r a t u r e a b o u t c o n s e n s u s m a n a g e m e n t w i t h a n e y e t o t h e l e s s o n s
t h e l i t e r a t u r e m a y t e a c h . P a r t I I I p r e s e n t s a c o n c e p t u a l s c h e m e o f e c o s y s t e m
m a n a g e m e n t a n d p o l i t i c s . T h i s t a k e s t h e f o r m o f a g e n e r a l i z e d m o d e l o f t h e
r e l a t i o n s h i p b e t w e e n t h e G r e e n B a y e c o s y s t e m r e s o u r c e b a s e a n d t h e p o l i t i c a l
a n d e c o n o m i c c o n t r o l s y s t e m t h a t d e t e r m i n e s i t s u s e . T h e a i m o f t h e m o d e l i s
t o e n h a n c e c o m p r e h e n s i o n o f t h e c o m p l e x i t i e s o f e c o s y s t e m m a n a g e m e n t a n d t o
s e r v e a s a g u i d e i n f u t u r e s t u d i e s . P a r t I V c o n s i d e r s i n f o r m a t i o n n e e d s a n d
p o i n t s u p s o m e p r o m i s i n g a r e a s f o r r e s e a r c h .

 



 

P a r t I

G r e a t L a k e s E c o s y s t e m R e h a b i l i t a t i o n ( G L E R )

I n 1 9 8 0 , f o l l o w i n g a p r e l i m i n a r y f e a s i b i l i t y s t u d y o n r e h a b i l i t a t i n g t h e
G r e a t L a k e s e c o s y s t e m , t h e G r e a t L a k e s F i s h e r i e s C o m m i s s i o n ( G L F C ) f u n d e d a
c a s e s t u d y o f G r e e n B a y , L a k e M i c h i g a n . T h e p r e l i m i n a r y s t u d y h a d c o n c l u d e d
t h a t “ c o m p r e h e n s i v e e c o s y s t e m r e h a b i l i t a t i v e s t r a t e g i e s a r e , i n g e n e r a l ,
f e a s i b l e t o d e v e l o p " ( F r a n c i s , e t a l . , 1 9 7 9 ) , a n d i t i s p r o b a b l e t h a t
r e h a b i l i t a t i v e m e a s u r e s c a n b e m a d e o p t i o n a l . T h e s t u d y r e c o m m e n d e d t h a t
r e h a b i l i t a t i v e s t r a t e g i e s f o r t h e G r e a t L a k e s s h o u l d b e “ i n i t i a t e d f i r s t f o r
s m a l l e r e c o s y s t e m s s u c h a s b a y s a n d h a r b o r s a n d t a i l o r e d t o t h e p a r t i c u l a r
c o n d i t i o n s a n d s t r e s s e s i m p a c t i n g p a r t i c u l a r a r e a s “ . ( F r a n c i s , e t a l . ,
1 9 7 0 . ) T h e G r e e n B a y c a s e s t u d y a s s e s s e d s e v e r a l a p p r o a c h e s t o e c o s y s t e m
p l a n n i n g a n d m a n a g e m e n t . T h r e e s u c c e s s i v e w o r k s h o p s e x a m i n e d t h e m o r e
c r i t i c a l s t r e s s e s a f f e c t i n g t h e G r e e n B a y e c o s y s t e m a n d c o n c l u d e d t h a t
n u t r i e n t s , s u s p e n d e d s o l i d s a n d s e d i m e n t s ( S S & S ) , t o x i c s u b s t a n c e s , a n d
o v e r f i s h i n g a n d e x o t i c s p e c i e s a r e t h e m o r e s i g n i f i c a n t s t r e s s e s . O n e p r o d u c t
o f t h e c a s e s t u d y w a s a r e h a b i l i t a t i v e p r o s p e c t u s f o r " G r e e n B a y i n t h e
F u t u r e " . ( H a r r i s , e t a l . , 1 9 8 2 . ) T h e p r o s p e c t u s i s i n t h e f o r m o f a n
e c o s y s t e m — o r i e n t e d m a n a g e m e n t p l a n t e r m e d " T h e G r e e n B a y P l a n “ , t h a t
r e c o m m e n d s s p e c i f i c s t r a t e g i e s f o r d e a l i n g w i t h c r i t i c a l b i o l o g i c a l a n d
p h y s i c a l s t r e s s e s a f f e c t i n g t h e B a y . I n a d d i t i o n , t h e p l a n a n a l y z e s i n a
p r e l i m i n a r y f a s h i o n t h e i n s t i t u t i o n a l , s o c i a l , a n d e c o n o m i c d i m e n s i o n s o f
i m p l e m e n t i n g r e h a b i l i t a t i v e s t r a t e g i e s . W h i l e t h e p l a n d o e s n o t a d v o c a t e a
p a r t i c u l a r i n s t i t u t i o n a l a r r a n g e m e n t , i t d o e s p o i n t o u t t h e n e e d f o r a
c o o p e r a t i v e i n v o l v e m e n t .

. . . T h e a g e n c i e s a n d u s e r g r o u p s a s s o c i a t e d w i t h t h e B a y h a v e a l o n g
h i s t o r y o f l i m i t e d c o o p e r a t i o n . A s a r e s u l t t h e p r e s e n t a d h o c
p o l i c i e s d o n o t p r o m o t e r e h a b i l i t a t i o n . T h e c u r r e n t m o m e n t u m m u s t b e
r e d i r e c t e d t o w a r d a m a n a g e m e n t c o n s e n s u s b a s e d u p o n s o u n d e c o l o g i c a l
p r i n c i p l e s .

G o v e r n i n g b y c o n s e n s u s i s v e r y d i f f i c u l t . I t d e p e n d s u p o n a
b r o a d b a s e d u n d e r s t a n d i n g o f a p r o b l e m a n d t h e a l t e r n a t i v e s o l u t i o n s
t o t h e p r o b l e m . I t a l s o d e p e n d s u p o n l o n g - t e r m c o m m i t m e n t b y p u b l i c
a n d p r i v a t e s e c t o r s t o c o o r d i n a t e t h e u s e o f r e s o u r c e s n e c e s s a r y f o r
r e h a b i l i t a t i o n . F u r t h e r , i t d e p e n d s u p o n s i g n i f i c a n t l o c a l c i t i z e n
i n v o l v e m e n t w h i c h i n c l u d e s f r e q u e n t c o n t a c t w i t h l o c a l e l e c t e d
o f f i c i a l s a s w e l l a s e l e c t e d r e p r e s e n t a t i v e s i n s t a t e a n d f e d e r a l
g o v e r n m e n t .

T h e l i m i t a t i o n s t o r e h a b i l i t a t i o n o f t h e G r e a t L a k e s a p p e a r t o b e
m o r e o f a n e n t a n g l e m e n t o f i n s t i t u t i o n a l a r r a n g e m e n t s t h a n k n o w i n g
w h a t h a s t o b e d o n e i n a n e c o l o g i c a l s e n s e . ( H a r r i s , e t a l . , 1 9 8 2 . )

T h e G L E R p r o c e s s , a s c a n b e s e e n , r e a c h e s a s t o p p i n g p o i n t : t h e s c i e n t i f i c
k n o w l e d g e e x i s t s , b u t t h e i n s t i t u t i o n a l k n o w l e d g e d o e s n o t . T h e q u e s t i o n i s ,
h o w c a n w h a t w e a l r e a d y k n o w b e i m p l e m e n t e d ? H o w c a n w e g e t t h e r e f r o m h e r e ?
W h a t f o r m o f m a n a g e m e n t w i l l p r o v e n e c e s s a r y a n d s u f f i c i e n t t o i m p l e m e n t t h e
G r e e n B a y P l a n ? T h e a n s w e r p r o p o s e d , a s h a s a l r e a d y b e e n s a i d , i s c o n s e n s u s

m a n a g e m e n t .



 

T h e k n o w l e d g e g e n e r a t e d b y t h e r e s e a r c h a n d s u r v e y s p e r t a i n i n g t o t h e
G r e a t L a k e s h a s d o c u m e n t e d t h e c o n t i n u a l d e t e r i o r a t i o n a c r o s s m u c h o f t h e
G r e a t L a k e s e c o s y s t e m . S c i e n t i s t s h a v e h a d i n c r e a s i n g s u c c e s s i n d o c u m e n t i n g
t h e e x t e n t o f t h e d e t e r i o r a t i o n a n d s o m e o f i t s c a u s e s a n d c o n s e q u e n c e s . * T h e
G L E R r e s e a r c h l e d t o t h e c o n c l u s i o n t h a t m o r e “ h o l i s t i c “ s y s t e m s p e r s p e c t i v e s
a r e n e e d e d t o g u i d e r e s e a r c h f o r p o l i c i e s c a p a b l e o f r e v e r s i n g t h e
d e t e r i o r a t i o n . F r a n c i s , e t a l . , ( l 9 7 9 ) a r g u e t h a t a d h o c r e d u c t i o n i s t
p o l i c i e s , t h a t i s , p o l i c i e s d e t e r m i n e d o n a n i n d i v i d u a l p a r a m e t e r b y p a r a m e t e r
b a s i s , d o n o t p r o m o t e e c o s y s t e m r e h a b i l i t a t i o n . S u c h r e d u c t i o n i s t p o l i c i e s
a r e o f s o m e h e l p i n d e a l i n g w i t h t h e i s s u e s , b u t a d h o c p o l i c i e s d o n o t
p r o m o t e r e h a b i l i t a t i o n . S u c c e s s f u l r e h a b i l i t a t i o n o f G r e a t L a k e s e c o s y s t e m s ,
i t i s a r g u e d , w i l l r e q u i r e s y s t e m w i d e e c o s y s t e m a p p r o a c h e s t o m a n a g e m e n t .
T h o s e w h o w o u l d p r e s c r i b e e c o s y s t e m a p p r o a c h e s t o m a n a g e m e n t a r e , h o w e v e r ,
c o n f r o n t e d w i t h t h i s b a s i c q u e s t i o n : “ C a n t h e e c o s y s t e m r e h a b i l i t a t i o n
s t r a t e g i e s d e r i v e d f r o m t h e s c i e n t i f i c r e s e a r c h b e c a r r i e d o u t t h r o u g h
e x i s t i n g i n s t i t u t i o n a l a r r a n g e m e n t s ? I f s o , h o w s o , a n d i f n o t , w h a t c h a n g e s
n e e d t o b e m a d e " ? ( Y a r b r o u g h , 1 9 8 4 . ) W h a t i s t o b e d o n e ? T h e G L E R r e s e a r c h ,
h a v i n g p r o v i d e d t h e n e c e s s a r y s c i e n t i f i c u n d e r s t a n d i n g o f t h e s i t u a t i o n ,
l e a v e s o f f a t t h i s p o i n t .

F u t u r e o f t h e B a y ( F 0 8 )

T h e F u t u r e o f t h e B a y i s a p r o g r a m t o p r o m o t e g r e a t e r a g e n c y c o o p e r a t i o n
a n d c o o r d i n a t i o n i n t h e p l a n n i n g a n d m a n a g e m e n t o f a c t i v i t i e s r e l a t e d t o t h e
G r e e n B a y e c o s y s t e m . T h e B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n d e s c r i b e s t h e
p r o g r a m i n t h e s e t e r m s :

W i t h t h e d e c l i n e i n f e d e r a l f u n d i n g f o r w a t e r q u a l i t y p l a n n i n g , t h e
B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n f o r m a l l y p a r t i c i p a t e d i n a
c o m m i t t e e e f f o r t t h a t i n v e s t i g a t e d c o n t i n u e d d a t a g a t h e r i n g ,
a n a l y s i s , a n d i m p l e m e n t a t i o n o f s t u d i e s a f f e c t i n g t h e B a y o f G r e e n
B a y . T h e C o m m i t t e e , c o m p o s e d o f l o c a l u n i t s o f g o v e r n m e n t ,
g o v e r n m e n t a l a g e n c i e s a n d s p e c i a l i n t e r e s t g r o u p s , c o n d u c t e d d e t a i l e d
w o r k s e s s i o n s w i t h t h e B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n . T h i s
e f f o r t r e s u l t e d i n t h e i d e n t i f i c a t i o n o f t h e n e e d f o r a c o o p e r a t i v e
e f f o r t o n G r e e n B a y t o b e t i t l e d “ T h e F u t u r e o f t h e B a y “ ( F 0 8 ) .

T h e c o m m i t t e e r e c o m m e n d a t i o n s w e r e t h a t t h e B a y — L a k e R e g i o n a l
P l a n n i n g C o m m i s s i o n c o n t i n u e t o c o o r d i n a t e F O B a c t i v i t i e s . T h e
B a y - L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n f o r m a l l y a c c e p t e d t h e
c o o r d i n a t i o n r o l e a t i t s N o v e m b e r , l 9 8 l m e e t i n g . D u r i n g l 9 8 l , t h e
F 0 8 a c t i v i t i e s i n v o l v e d a n u m b e r o f t e c h n i c a l a d v i s o r y c o m m i t t e e
m e e t i n g s i n w h i c h p o l i c y m a k e r s a n d t h e g e n e r a l p u b l i c w e r e g i v e n t h e
o p p o r t u n i t y t o e x p r e s s t h e i r c o n c e r n s a b o u t t h e B a y o f G r e e n B a y .
D u r i n g t h e y e a r , t h e C o m m i s s i o n s u r v e y e d t e c h n i c i a n s a n d t h e g e n e r a l
p u b l i c t o e s t a b l i s h p r i o r i t i e s f o r t h e i s s u e s a f f e c t i n g G r e e n B a y .
( B L R P C , l 9 8 l . )

* T h e s e c o n d i t i o n s a r e d e s c r i b e d i n F r a n c i s , e t a l ; ( l 9 8 2 ) f r o m w h i c h m u c h
o f t h i s s e c t i o n i s t a k e n a n d a r e d i s c u s s e d i n Y a r b r o u g h , 1 9 8 4 .
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T h e r e s u l t o f t h e s e e a r l y d e l i b e r a t i o n s w a s t h e i d e n t i f i c a t i o n o f b o t h a
s e t o f o b j e c t i v e s f o r F O B a n d a s e t o f m a j o r i s s u e a r e a s r e l a t e d t o t h e B a y .
T a b l e l p r e s e n t s t h e g o a l s a n d o b j e c t i v e s , a n d T a b l e 2 l i s t s t h e m a j o r i s s u e
a r e a s .

W i t h t h i s a s p r o l o g u e , t h e q u e s t i o n a s k e d h e r e i s : D o e s t h i s F O B p r o g r a m
p r o v i d e a m o d e l f o r m u l t i — i n s t i t u t i o n a l r e s o u r c e m a n a g e m e n t t h a t , m u t a t i s
m u t a n d i , c a n b e t r a n s f e r r e d t o o t h e r e c o s y s t e m s w i t h s i m i l a r f e a t u r e s a n d
p r o b l e m s . I n o r d e r t o a n s w e r t h e q u e s t i o n , F O B m u s t b e l o o k e d a t i n g r e a t e r
d e t a i l .

T h e R e s o u r c e : T h e B a y o f G r e e n B a y

G r e e n B a y h a s b e e n c h a r a c t e r i z e d a s :

a l o n g , s h a l l o w e x t e n s i o n o f n o r t h w e s t e r n L a k e M i c h i g a n
. . . m o r p h o m e t r i c s t a t i s t i c s i n c l u d e : a l e n g t h o f 1 9 3 k m ( 1 2 0 m i )

a l o n g a m e d i a l t r a c k r u n n i n g N E f r o m t h e m o u t h o f t h e F o x R i v e r t o
t h e h e a d o f B i g B a y d e N o c ; a m e a n w i d t h o f 2 2 k m ( 1 4 m i ; a m e a n
d e p t h o f 1 5 . 8 m ( 5 2 f t ) ; a w a t e r s u r f a c e a r e a o f 4 5 2 0 k m ( 1 6 4 0
m i ) ; a n d a v o l u m e o f a b o u t 6 7 k m ( 1 6 m i 3 ) . ( M o r t i m e r , 1 9 7 8 . )

T h e G r e e n B a y w a t e r s h e d d r a i n s a b o u t 4 0 0 0 k m 2 ( 1 5 , 6 7 5 m i z ) o f
l a n d s u r f a c e i n t w e n t y — f o u r c o u n t i e s i n b o t h W i s c o n s i n a n d M i c h i g a n ,
o r a b o u t o n e - t h i r d o f t h e t o t a l L a k e M i c h i g a n d r a i n a g e b a s i s .
( B e r t r a n d , e t a l ; 1 9 7 6 . ) A l t h o u g h f o u r t e e n r i v e r s a n d n u m e r o u s
t r i b u t a r i e s d r a i n i n t o G r e e n B a y , t h e w o l f — F o x R i v e r s y s t e m
c o n t r i b u t e s t h e l a r g e s t v o l u m e o f w a t e r ( a n e s t i m a t e d m e a n o f 1 1 8

m s 1 ) ( M o r t i m e r , 1 9 7 8 ) , a n d m o s t o f t h e s u s p e n d e d a n d d i s s o l v e d
p o l l u t a n t s e n t e r i n g t h e B a y ( B e r t r a n d , e t a l . , 1 9 7 6 ) . A b o u t
o n e — t h i r d o f t h e t o t a l w a t e r s h e d i s f o r e s t e d w h e r e a s m u c h o f t h e r e s t
i s i n t e n s i v e l y f a r m e d o r o c c u p i e d b y u r b a n a r e a s . I n a d d i t i o n , t h e
F o x R i v e r V a l l e y i s h e a v i l y i n d u s t r i a l i z e d a n d c o n t a i n s t h e l a r g e s t
c o n c e n t r a t i o n o f p u l p a n d p a p e r m i l l s i n t h e w o r l d .

T h e l o w e r B a y a n d F o x R i v e r h a v e b e e n r e c o g n i z e d f o r m a n y y e a r s a s a n
e x t r e m e l y p o l l u t e d w a t e r s y s t e m ( B u r c h a r d , e t a l . , 1 9 7 6 ) . U r b a n
d e v e l o p m e n t , i n d u s t r y , f a r m i n g , l o g g i n g , a n d o t h e r h u m a n a c t i v i t i e s
h a v e c o n t r i b u t e d t o t h e c o m p l e x w a t e r q u a l i t y p r o b l e m s ; h i g h w a t e r
l e v e l s i n t h e G r e a t L a k e s s y s t e m a n d h u m a n e n c r o a c h m e n t h a v e
e l i m i n a t e d w e t l a n d a r e a s ; w a t e r f o w l p o p u l a t i o n s a n d h u n t i n g
a c t i v i t i e s h a v e d e c l i n e d f o r m o r e t h a n a d e c a d e ; a n d t h e c o m m e r c i a l
f i s h e r y i n t h e l o w e r B a y h a s b e e n r e d u c e d t o p e r c h , w h i l e t h e s p o r t
f i s h e r y n e a r l y d i s a p p e a r e d f o r a t i m e . ( H a r r i s , e t a l . , 1 9 8 2 . )

I n s u m , s c i e n t i s t s h a v e d o c u m e n t e d t h e d e t e r i o r a t i o n o f t h e r e s o u r c e a s
w e l l a s s o m e o f t h e c a u s e s a n d c o n s e q u e n c e s o f t h e d e t e r i o r a t i o n .

T h e I n s t i t u t i o n a l C o n t e x t

T h e i n s t i t u t i o n a l c o n t e x t f o r m a n a g i n g t h e e c o s y s t e m i s f r a g m e n t e d . I t
c a n b e c h a r a c t e r i z e d a s a s e t t i n g i n w h i c h t h e r e i s a b r o a d d i s t r i b u t i o n o f  



 

d i s c r e t i o n ; m a n y a g e n c i e s p o s s e s s i n d e p e n d e n t m a n d a t e s a n d h a v e t h e i r o w n
a g e n d a s a n d g o a l s , a s d o c o m m e r c i a l u s e r s o f t h e b a y . S e v e n c i t i e s , f i v e
v i l l a g e s , t h i r t y t o w n s , s e v e n c o u n t i e s , a n d t w o s t a t e s , f o r a t o t a l o f
f i f t y — o n e g o v e r n m e n t a l u n i t s , b o u n d t h e B a y . I n a d d i t i o n , a t l e a s t s e v e n t e e n
f e d e r a l , s t a t e , a n d r e g i o n a l a g e n c i e s h a v e r e g u l a t o r y , m a n a g e m e n t , p l a n n i n g
a n d / o r i n f o r m a t i o n r e s p o n s i b i l i t i e s w i t h i n t h e w a t e r s h e d . P u b l i c i n t e r e s t
g r o u p s s u c h a s B a y R e n a i s s a n c e , I n c . a n d t h e L a k e M i c h i g a n F e d e r a t i o n h a v e
a l s o i d e n t i f i e d t h e B a y a s a s p e c i a l c o n c e r n . I n s h o r t , t h e c o n t e x t i s o n e o f
m u l t i p l e i n s t i t u t i o n s w i t h a l o n g h i s t o r y o f d i s a g r e e m e n t , c o n f l i c t , a n d
l i m i t e d c o o p e r a t i o n .
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l . I d e n t i f y t h e p u b l i c a n d p r i v a t e a g e n c i e s a n d o t h e r i n t e r e s t g r o u p s t h a t
h a v e a r e s p o n s i b i l i t y t o t h e B a y a n d t h e c u r r e n t s t a t u s o f t h e i r
a c t i v i t i e s .

2 . P r o v i d e a f o r u m f o r d e v e l o p i n g a n d m a i n t a i n i n g a s u s t a i n e d a n d b a l a n c e d
p l a n f o r m u l t i p l e u s e o f t h e a r e a r e s o u r c e s ( i n c l u d i n g f i s h e r y , s h i p p i n g ,
r e c r e a t i o n , a n d l o c a l r e l a t e d i n d u s t r i a l , a g r i c u l t u r a l , a n d o t h e r u s e s ) .

3 . F o s t e r a n u n d e r s t a n d i n g o f p l a n s a n d p r o g r a m s r e l a t e d t o t h e B a y .

4 . I n f o r m , i n v o l v e , a n d i n f l u e n c e i n t e r e s t e d a n d a f f e c t e d c i t i z e n s , e l e c t e d
l e a d e r s a n d a g e n c y r e p r e s e n t a t i v e s .

5 . I d e n t i f y t h e r e s u l t s o f p r e v i o u s e f f o r t s w h i c h a d d r e s s p r i m a r y s t r e s s e s o n
t h e l a n d a n d w a t e r o f t h e B a y , a n d d e f i n e a r e a s w h e r e a d d i t i o n a l s t u d i e s
a r e n e e d e d .

6 . I d e n t i f y e x i s t i n g a n d p r o j e c t p r i m a r y u s e s w h i c h m a y b e c o n f l i c t i n g o r
c o m p l e m e n t a r y f o r t h e l a n d a n d w a t e r s o f t h e B a y .

7 . I d e n t i f y a n d r e f i n e t h e f u t u r e o p p o r t u n i t i e s f o r u s e o f t h e B a y w h i c h a r e
c o m p a t i b l e t o a s u s t a i n e d a n d b a l a n c e d p l a n f o r m u l t i p l e u s e .

8 . I d e n t i f y s p e c i f i c p r o b l e m s , a l t e r n a t i v e s o l u t i o n s a n d t h e i r i m p l i c a t i o n s ,
a n d d e v e l o p a c o m m u n i t y c o n c e n s u s ( s i c ) o n t h e m o s t a p p r o p r i a t e c o u r s e o f
a c t i o n t o t a k e o n e a c h i s s u e .

9 . I d e n t i f y a n d s e e k a n u n d e r s t a n d i n g o f c u r r e n t a n d f u t u r e l e g i s l a t i v e
m a n d a t e s a f f e c t i n g t h e B a y a n d a d j a c e n t l a n d a r e a s i n o r d e r t o i n f l u e n c e
b e n e f i c i a l c h a n g e .

l 0 . I d e n t i f y t i m e l y a n d p u b l i c l y s e n s i t i v e i s s u e s f o r e a r l y a t t e n t i o n b y t h i s
g r o u p .

l l . D e v e l o p a n i m p l e m e n t a t i o n p l a n a d d r e s s i n g b o t h s h o r t — a n d l o n g - r a n g e
i s s u e s a n d p r o b l e m s .
 

S o u r c e : B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n A n n u a l R e p o r t , 1 9 8 1 .
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F U T U R E O F T H E B A Y — M A J O R I S S U E A R E A S
 

W a t e r Q u a l i t y i
L a n d D e v e l o p m e n t ?
F i s h e r i e s , w e t l a n d s , w i l d l i f e h a b i t a t ?
P u b l i c e d u c a t i o n
I n s t i t u t i o n a l s t r u c t u r e
H a r b o r s - t r a n s p o r t a t i o n a n d d e v e l o p m e n t
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S o u r c e : B a y a L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n A n n u a l R e p o r t . 1 9 8 l .

T h e L e a d A g e n c y

T h e B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n ( B L R P C ) w a s c r e a t e d b y G o v e r n o r
P a t r i c k L u c e y i n A p r i l , 1 9 7 2 a t t h e r e q u e s t o f s e v e n c o u n t y b o a r d s w i t h i n t h e
r e g i o n . F l o r e n c e C o u n t y j o i n e d t h e C o m m i s s i o n i n D e c e m b e r , l 9 7 3 , b r i n g i n g t h e
t o t a l n u m b e r o f m e m b e r c o u n t i e s u p t o t h e p r e s e n t e i g h t . T h e e i g h t c o u n t i e s
a r e B r o w n , D o o r , F l o r e n c e , K e w a u n e e , M a n i t o w o c , M a r i n e t t e , 0 c o n t o , a n d
S h e b o y g a n .

T h e C o m m i s s i o n " i s c o m p o s e d o f t h r e e r e p r e s e n t a t i v e s f r o m e a c h o f t h e B a y
L a k e c o u n t i e s . S o m e o f t h e c o m m i s s i o n e r s a r e l o c a l l y e l e c t e d o f f i c i a l s , a n d
o t h e r s a r e p r i v a t e c i t i z e n s t h a t a r e a c t i v e l y i n v o l v e d i n c o m m u n i t y a f f a i r s .
T h e c o m m i s s i o n e r s a r e a p p o i n t e d b y t h e i r c o u n t y b o a r d s a n d t h e G o v e r n o r u p o n
t h e a d v i c e o f t h e c o u n t y b o a r d s “ . ( B L R P C , 1 9 8 1 . )

A s a r e g i o n a l p l a n n i n g c o m m i s s i o n t h e B L R P C i s a n a d v i s o r y b o d y t o l o c a l
u n i t s o f g o v e r n m e n t a n d t o s t a t e a n d f e d e r a l a g e n c i e s o n m u l t i — j u r i s d i c t i o n a l
m a t t e r s t h a t p r i m a r i l y r e l a t e t o t h e p h y s i c a l d e v e l o p m e n t o f i t s s e r v i c e
a r e a . T h e p o l i c i e s a n d p r o g r a m s o f t h e a g e n c y a r e e s t a b l i s h e d a n d c o n t r o l l e d
b y t h e o f f i c i a l s a n d c i t i z e n s o f t h e r e g i o n w h o s e r v e a s t h e p l a n n i n g
c o m m i s s i o n e r s .

I n a c c o r d a n c e w i t h W i s c o n s i n s t a t u t e , c o m m i s s i o n s m a y " m a k e p l a n s f o r t h e
p h y s i c a l , s o c i a l , a n d e c o n o m i c d e v e l o p m e n t o f t h e r e g i o n " . T h e g e n e r a l
p u r p o s e o f t h e p l a n i s " g u i d i n g a n d a c c o m p l i s h i n g a c o o r d i n a t e d , a d j u s t e d a n d
h a r m o n i o u s d e v e l o p m e n t o f t h e r e g i o n w h i c h w i l l , i n a c c o r d a n c e w i t h e x i s t i n g
a n d f u t u r e n e e d s , b e s t p r o m o t e p u b l i c h e a l t h , s a f e t y , m o r a l s , o r d e r ,
c o n v e n i e n c e , p r o s p e r i t y o r t h e g e n e r a l w e l f a r e , a s w e l l a s e f f i c i e n c y a n d
e c o n o m y i n t h e p r o c e s s o f d e v e l o p m e n t " . C o m m i s s i o n s h a v e t h r e e p r i m a r y
s o u r c e s o f r e v e n u e w h i c h s u p p o r t t h e i r p l a n n i n g e f f o r t s . T h e s e a r e d i r e c t
c o n t r i b u t i o n s f r o m l o c a l u n i t s o f g o v e r n m e n t , a n d s t a t e a n d f e d e r a l p l a n n i n g
a s s i s t a n c e f u n d s . I n a d d i t i o n , t h e s t a t u t e s p e c i f i e s t h a t " t h e r e g i o n a l
p l a n n i n g c o m m i s s i o n m a y a c c e p t g i f t s a n d g r a n t s f r o m p u b l i c o r p r i v a t e
i n d i v i d u a l s o r a g e n c i e s i f t h e c o n d i t i o n s u n d e r w h i c h s u c h g r a n t s a r e m a d e a r e
i n a c c o r d a n c e w i t h t h e a c c o m p l i s h m e n t o f t h e o b j e c t i v e s o f t h e r e g i o n a l
p l a n n i n g c o m m i s s i o n " .
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T h e s t a t u t e a l s o p r o v i d e s t h a t a l o c a l u n i t m a y " . . . w i t h d r a w f r o m a
r e g i o n a l p l a n n i n g c o m m i s s i o n a t t h e e n d o f a n y f i s c a l y e a r b y a t w o — t h i r d s
v o t e o f t h e m e m b e r s — e l e c t o f t h e g o v e r n i n g b o d y t a k e n a t l e a s t s i x m o n t h s
p r i o r t o t h e e f f e c t i v e d a t e o f s u c h w i t h d r a w a l . H o w e v e r , s u c h u n i t s h a l l b e
r e s p o n s i b l e f o r i t s a l l o c a t e d s h a r e o f t h e c o n t r a c t u a l o b l i g a t i o n s o f t h e
r e g i o n a l p l a n n i n g c o m m i s s i o n c o n t i n u i n g b e y o n d t h e e f f e c t i v e d a t e o f i t s
w i t h d r a w a l . "

T h e r e g i o n f o r w h i c h t h e B L R P C i s r e s p o n s i b l e i s c o m p r i s e d o f e i g h t
c o u n t i e s , o n e h u n d r e d a n d t w e n t y - t h r e e t o w n s , t h i r t y — s e v e n v i l l a g e s , s i x t e e n
c i t i e s , a n d t h e O n e i d a I n d i a n R e s e r v a t i o n , f o r a t o t a l o f o n e h u n d r e d a n d
e i g h t y - f i v e l o c a l u n i t s o f g o v e r n m e n t . T h e t o t a l a r e a o f t h e r e g i o n i s
5 , 4 3 3 / s q . m i l e s o r 9 . 7 % o f t h e a r e a o f t h e S t a t e o f W i s c o n s i n . T h e t o t a l
p o p u l a t i o n o f t h e r e g i o n , a s d e t e r m i n e d b y t h e l 9 8 0 c e n s u s o f h o u s i n g a n d
p o p u l a t i o n , i s 4 7 6 , 2 6 9 p e o p l e a n d i s a p p r o x i m a t e l y l O p e r c e n t o f t h e S t a t e ' s
p o p u l a t i o n . T h e r e g i o n h a s o v e r f o u r h u n d r e d m i l e s o f c o a s t a l s h o r e l i n e a l o n g
L a k e M i c h i g a n a n d G r e e n B a y , a n d t h e r e a r e t w e l v e m a j o r w a t e r s h e d a r e a s w i t h i n
t h e r e g i o n w h i c h d r a i n i n t o t h e w a t e r s o f G r e e n B a y a n d L a k e M i c h i g a n .

T h e F o r m a t i o n o f F O B

A s e q u e n c e o f s t e p s c a n b e d i s c e r n e d i n t h e p r o c e s s t h a t l e d t o t h e
f o r m a t i o n a n d s u b s e q u e n t o p e r a t i o n o f F u t u r e o f t h e B a y . T h e s t e p s w i l l b e
d i s c u s s e d i n t u r n .

l . P e r c e p t i o n o f a c o l l e c t i v e n e e d a n d p o t e n t i a l c o l l e c t i v e b e n e f i t s :

W i t h t h e e l e c t i o n o f R o n a l d R e a g a n t o t h e o f f i c e o f P r e s i d e n t o f t h e
U n i t e d S t a t e s , a n u m b e r o f a r e a a g e n c y r e p r e s e n t a t i v e s b e g a n t o r e a l i z e
t h a t t h e r e w a s l i k e l y t o b e a r e d u c t i o n o f f e d e r a l d o l l a r s a s a r e s u l t o f
t h e e c o n o m i c p o l i c i e s o f t h e n e w a d m i n i s t r a t i o n . T h e a g e n c i e s b e c a m e
c o n c e r n e d t h a t t h e f r u i t s o f a n u m b e r o f e f f o r t s t h a t h a d b e e n u n d e r w a y
o v e r s o m e t i m e c o u l d b e l o s t i f s o m e w a y w a s n o t f o u n d t o p r e s e r v e t h e
l e v e l o f d a t a a n d i n f o r m a t i o n a l r e a d y a c h i e v e d . T h i s w a s t h e i n i t i a l
i m p u l s e f o r F O B : a s h a r e d p e r c e p t i o n o f a t h r e a t t o a g e n c y a c c o m p l i s h m e n t s
a n d t h e n e e d t o d o s o m e t h i n g i n r e s p o n s e . O v e r t h e c o u r s e o f t h e s u m m e r
o f l 9 8 1 , a g e n c y r e p r e s e n t a t i v e s m e t r e g u l a r l y t o d i s c u s s a l t e r n a t i v e s . A s
a r e s u l t o f t h i s d i a l o g u e i t b e c a m e c l e a r t h a t t h e r e w e r e c o m m o n i n t e r e s t s
i n p r e s e r v i n g i n f o r m a t i o n a n d d a t a a n d t h a t i t w o u l d b e n e f i t a l l i f t h e
a g e n c i e s c o u l d c o n t i n u e t o w o r k c o o p e r a t i v e l y o n c o m m o n i s s u e s r e l a t e d t o
t h e B a y . I t w a s t h e s e s h a r e d p e r c e p t i o n s o f t h r e a t , n e e d , a n d p o t e n t i a l
b e n e f i t s t h a t l a i d t h e f o u n d a t i o n f o r F O B .

2 . E m e r g e n t l e a d e r s h i p :

T h e d i a l o g u e c o n t i n u e d a n d d u r i n g i t s c o u r s e i t b e c a m e a p p a r e n t t h a t
t h e r e w a s a n e e d t o h a v e s o m e a g e n c y t o p r o v i d e l e a d e r s h i p t o b r i n g t h e
g r o u p t o g e t h e r , t o f a c i l i t a t e t h e r e s o l u t i o n o f i s s u e s , a n d t o d e v e l o p
p r o g r a m s a s a p p r o p r i a t e ; i n o t h e r w o r d s , a l e a d a g e n c y w a s n e e d e d t o
c o o r d i n a t e t h e F O B p r o c e s s . T h i s n e e d w a s r e c o g n i z e d b y a l l o f t h e
p a r t i c i p a n t s a n d t h e d e c i s i o n t o c h o o s e a c o o r d i n a t i n g a g e n c y w a s m a d e b y



 

c o n s e n s u s . T h e n e x t q u e s t i o n w a s , w h a t s h o u l d b e t h e c h a r a c t e r o f s u c h a na g e n c y , w h a t c r i t e r i a s h o u l d a l e a d a g e n c y m e e t ? I t w a s d e c i d e d t h a t t h e
c o o r d i n a t i n g a g e n c y s h o u l d b e : ( a ) a n a r e a w i d e a g e n c y w i t h a m a n d a t e t h a t
e n c o m p a s s e d t h e w h o l e a r e a o f c o n c e r n , i n p a r t i c u l a r t h a t p o r t i o n o f t h e
B a y o f G r e e n B a y a n d t h e s u r r o u n d i n g l a n d a r e a t h a t i s i n t h e S t a t e o f
W i s c o n s i n ; ( b ) t h e a g e n c y s h o u l d h a v e a s i t s g e n e r a l m a n d a t e o r p u r p o s e
t h e o v e r a l l p l a n n i n g f o r a n d t e c h n i c a l s t u d y o f t h e B a y o f G r e e n B a y ; ( c )
t h e a g e n c y s h o u l d h a v e p o l i t i c a l c r e d i b i l i t y w i t h t h e l o c a l p o l i t i c a l
u n i t s w i t h i n t h e a r e a .

I t b e c a m e a p p a r e n t t h a t t h e m a j o r i t y o f t h e m e m b e r s o f t h e g r o u p f e l tt h a t t h e i s s u e s r e l a t e d t o t h e w a t e r s o f G r e e n B a y w e r e m u c h b r o a d e r t h a n
a n y s i n g l e c o u n t y a n d t h a t t h e p r i n c i p a l f o c u s o f F O B w a s t o t h e w a t e r s o f
G r e e n B a y i n a n e x t e n s i v e g e o g r a p h i c a l s e t t i n g . I n r e v i e w i n g t h e a g e n c i e s
a n d t h e i r c h a r a c t e r i s t i c s a n d i n l o o k i n g a t t h e B a y i n i t s g e o g r a p h i c a l
s e t t i n g , i t b e c a m e c l e a r t h a t t h e B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n
w a s t h e o n l y a g e n c y t h a t f i t t h e b a s i c c r i t e r i a . A d e c i s i o n w a s t h e r e f o r e
m a d e t o d e s i g n a t e t h e B a y - L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n a s t h e l e a d o r
c o o r d i n a t i n g a g e n c y o f F 0 8 .

T h e t e n t a t i v e d e s i g n a t i o n o f B L R P C a s t h e F 0 8 l e a d a g e n c y w a s
s u b m i t t e d f o r d e l i b e r a t i o n a n d d e c i s i o n t o t h e c o m m i s s i o n e r s o f t h e
a g e n c y . A c c o r d i n g t o B a y — L a k e E x e c u t i v e D i r e c t o r “ . . . w e w e n t t o o u r
C o m m i s s i o n a n d s a i d h e r e ' s a s t o r y t h a t ' s e v o l v e d o v e r t h e l a s t y e a r a n d
o n e — h a l f . W e a r e b e i n g l o o k e d a t a s a p o t e n t i a l l e a d a g e n c y f o r t h i s
p u r p o s e . T h e c o m m i s s i o n t o o k i t u n d e r a d v i s e m e n t a c o u p l e o f m o n t h s l a t e r
a n d s a i d , “ p r o v e t o u s t h a t t h e o t h e r a g e n c i e s w i t h w h o m y o u w i s h t o
c o o p e r a t e a r e s i n c e r e a n d e n d o r s e o u r i n v o l v e m e n t i n a l e a d a g e n c y
r o l e ' s “ . * A c t i n g o n i n s t r u c t i o n s f r o m t h e C o m m i s s i o n , t h e B L R P C s o l i c i t e d
a n d r e c e i v e d “ e i t h e r e l e v e n o r t h i r t e e n l e t t e r s o f e n d o r s e m e n t f r o m
v a r i o u s a g e n c i e s r e q u e s t i n g o r e n d o r s i n g t h e r o l e o f t h e C o m m i s s i o n t o
s e r v e i n t h a t c a p a c i t y ( i . e . , a s l e a d a g e n c y ) " . ( B e r g m a n , 1 9 8 4 . ) W i t h
t h e s e w r i t t e n e x p r e s s i o n s o f p o l i t i c a l s u p p o r t i n h a n d , t h e C o m m i s s i o n
a c c e p t e d t h e r o l e o f l e a d a g e n c y i n t h e F 0 8 p r o c e s s .

N o o p e r a t i o n a l g u i d a n c e a c c o m p a n i e d t h e e n d o r s e m e n t n o r w a s t h e r e a n y
s p e c i a l f u n d i n g f o r t h e n e w r o l e . N e v e r t h e l e s s , t h e B L R P C w e n t f o r w a r d
w i t h t h e e f f o r t a n d b e g a n t o g i v e a t t e n t i o n t o s t r u c t u r a l i s s u e s . T h e
F u t u r e o f t h e B a y w a s p l a c e d w i t h i n t h e o r g a n i z a t i o n a l s t r u c t u r e o f t h e
C o m m i s s i o n a s a s t a n d i n g c o m m i t t e e - t h e F u t u r e o f t h e B a y S t e e r i n g
C o m m i t t e e . T h e s t e e r i n g c o m m i t t e e i s s e r v e d b y t w o t e c h n i c a l g r o u p s , t h e
F u t u r e o f t h e B a y T e c h n i c a l A d v i s o r y G r o u p ( T A C ) , w h i c h i s c o m p o s e d o f
t e c h n i c i a n s a n d s c i e n t i s t s f r o m v a r i o u s a g e n c i e s t h a t h a v e i n t e r e s t s i n
a n d r e s p o n s i b i l i t i e s f o r t h e B a y . I t i s s e r v e d a l s o b y t h e s t a f f o f t h e
B L R P C w h i c h p r o v i d e s a d m i n i s t r a t i v e a s s i s t a n c e f o r b o t h t h e s t e e r i n g
c o m m i t t e e a n d T A C .

A f t e r d e c i d i n g u p o n a s t r u c t u r e , t h e C o m m i s s i o n s o u g h t n o m i n a t i o n s
f o r s t e e r i n g c o m m i t t e e m e m b e r s h i p f r o m a v a r i e t y o f a g e n c i e s i n t h e a r e a .
W h e n t h e n o m i n a t i o n s w e r e r e c e i v e d t h e y w e r e f o r w a r d e d t o t h e C o m m i s s i o n
w h i c h f o r m a l l y a p p o i n t e d t h e m e m b e r s o f t h e F O B s t e e r i n g c o m m i t t e e .

* I n t e r v i e w w i t h R a l p h B e r g m a n , M a r c h 1 , 1 9 8 4 .

 

 



 

 

T h e m a i n c r i t e r i o n f o r s e l e c t i o n w a s t h a t m e m b e r s o f t h e s t e e r i n g
c o m m i t t e e b e p o l i c y m a k e r s , p o l i t i c a l r e p r e s e n t a t i v e s w h o " . . . s i t i n a
p l a c e o f d e c i s i o n m a k i n g — s e w e r a g e d i s t r i c t s , h a r b o r c o m m i s s i o n s , s o i l a n d
w a t e r c o n s e r v a t i o n d i s t r i c t s “ ( B e r g m a n , 1 9 8 4 ) , a s o p p o s e d t o t e c h n i c i a n s .
T h e T A C h a s n e v e r h a d a f o r m a l s t r u c t u r e f o r g r o u p m e m b e r s h i p . I t h a s a
h e a l t h y l i s t o f m e m b e r s c o m p o s e d o f r e p r e s e n t a t i v e s o f i n s t i t u t i o n s t h a t ‘
h a v e i n t e r e s t s i n t h e B a y .

D e c i d i n g " W h a t t o D o "

A f t e r t h e s t e e r i n g c o m m i t t e e w a s c r e a t e d t h e m e m b e r s a s k e d t w o b a s i c
q u e s t i o n s : W h a t i s i t w e ' r e s u p p o s e d t o d o , a n d w h a t ' s i t a l l a b o u t ? A f t e r
d e l i b e r a t i o n i t w a s d e c i d e d t h a t t h e c o m m i t t e e s h o u l d p r o m o t e s o m e s o r t o f
" a w a r e n e s s p r o c e s s “ a b o u t t h e B a y a n d B a y i s s u e s a n d t h a t t h e F O B s h o u l d
b e c o m e v i s i b l e . T h i s p r o c e s s t o o k t h e f o r m o f t h e f i r s t F u t u r e o f t h e B a y
C o n f e r e n c e a t B a y B e a c h i n l o w e r G r e e n B a y . T h e i d e a w a s t h a t t h i s w o u l d b e
t h e f i r s t o f m a n y a n n u a l F u t u r e o f t h e B a y c o n f e r e n c e s . T h e c o n f e r e n c e
c o v e r e d a n u m b e r o f a r e a s a n d p a r t i c i p a n t s a n d i n c l u d e d t e c h n i c i a n s , c o m m u n i t y
l e a d e r s , a n d t h e g e n e r a l p u b l i c . A c t i v i t i e s i n c l u d e d b o a t r i d e s , t o u r s ,
e x h i b i t i o n s , d e m o n s t r a t i o n s , a n d s o o n , i n a n e f f o r t t o e n h a n c e a w a r e n e s s o f
t h e F u t u r e o f t h e B a y .

W h e n t h e c o n f e r e n c e w a s o v e r t h e s t e e r i n g c o m m i t t e e h e l d a n e v a l u a t i v e
s e s s i o n a t w h i c h i t w a s c o n c l u d e d t h a t :

t h e c o n f e r e n c e w a s a g o o d e x e r c i s e a n d s h o u l d b e c o n t i n u e d , b u t t h a t
i t w a s n o t e n o u g h . I t w a s t i m e t o g e t o n t o s o m e i s s u e s . T h e
s t e e r i n g c o m m i t t e e t h e r e f o r e g a v e t h e B L R P C s t a f f a r a t h e r s t i f f
c h a r g e , t o w i t : i d e n t i f y a n i s s u e w h i c h i s r e g a r d e d a s a m e a n i n g f u l ,
e v e n i f c o n t r o v e r s i a l o n e , i n t h e B a y , a n d t h e n w i t h i n a y e a r b r i n g
t o g e t h e r t h e a r e a ' s d i v e r s e i n t e r e s t s a n d c o m e t o a r e s o l u t i o n o f
t h a t i s s u e . . . t h a t w a s t h e c h a r g e , w i t h i n a y e a r . ( B e r g m a n , 1 9 8 4 . )

T h e B L R P C s t a f f w a s s o m e w h a t c o n c e r n e d w i t h t h e c h a r g e b e c a u s e f i r s t , a
y e a r i s a s h o r t e r t i m e f r a m e t h a n p l a n n i n g n o r m a l l y w o r k s w i t h i n a n d , s e c o n d ,
t h e r e w a s n o p a r t i c u l a r f u n d i n g f o r t h e t i m e a n d e f f o r t .

G o o d f o r t u n e b e f e l l t h e C o m m i s s i o n , h o w e v e r , i n t h e f o r m o f a g r a n t f r o m
t h e C o a s t a l M a n a g e m e n t P r o g r a m t o c o n d u c t a s t u d y o n i n n o v a t i v e u s e s f o r
d r e d g e s p o i l s i n t h e l o w e r B a y . C o i n c i d e n t a l l y , t h e t i m e f r a m e f o r t h e
d r e d g i n g s t u d y w a s t h e s a m e a s t h a t f o r t h e s t e e r i n g c o m m i t t e e c h a r g e — o n e
y e a r ; t h e s t u d y w a s t o b e c o m p l e t e d b y t h e e n d o f 1 9 8 3 . T h e t w o e f f o r t s w e r e
t h e r e f o r e m e r g e d a n d r e s o l u t i o n o f t h e d r e d g i n g i s s u e b e c a m e t h e f i r s t t e s t o f
t h e F 0 8 p r o c e s s .

W h e t h e r i t h a d b e e n p l a n n e d b e f o r e o r a f t e r t h e s t e e r i n g c o m m i t t e e c h a r g e
a n d t h e C o a s t a l P r o g r a m g r a n t i s u n c l e a r , b u t t h e c h i e f i s s u e o f t h e s e c o n d
a n n u a l F u t u r e o f t h e B a y C o n f e r e n c e w a s d r e d g i n g a n d d r e d g i n g a l t e r n a t i v e s .
T h e c o n f e r e n c e t h e r e b y s e r v e d a s a m a j o r s t e p i n t h e c r e a t i o n o f t h e s t u d y o n
d r e d g i n g a n d , i n a d d i t i o n , s e r v e d a s t h e " f o r m a l e n t r e " ( B e r g m a n , 1 9 8 4 ) f o r
t h e U n i t e d S t a t e s C o r p s o f E n g i n e e r s t o c o m e t o t h e c o m m u n i t y w i t h i t s
p r o p o s a l s f o r d r e d g i n g o n t h e l o w e r B a y .

1 0



 

T h e C o r p s d o e s t h i s i n t h e n o r m a l c o u r s e o f e v e n t s - t h e y c r e a t e a
s i t e s e l e c t i o n t e a m . . . a n d t h e n a t s o m e t i m e t h e y g o t o t h e g e n e r a l
p u b l i c . W e l l , . . . t h e y b e c a m e a n i n t e g r a l p a r t o f o u r t e c h n i c a l s t u d y
t e a m t e c h g r o u p , a n d w e h a d s o m e t h i n g l i k e f o u r t o f i v e p e o p l e f r o m
D e t r o i t h e r e e v e r y m o n t h a t o u r m e e t i n g s . ( B e r g m a n , 1 9 8 4 . )

A s a r e s u l t o f s u c h p a r t i c i p a t i o n t h e C o r p s o f E n g i n e e r s h e l p e d t h e B L R P C
t o p r o d u c e t h e d r e d g e r e p o r t e n t i t l e d , " T h e T e n Y e a r D r e d g e d M a t e r i a l D i s p o s a l
P l a n f o r L o w e r G r e e n B a y “ .

T h e p l a n i s t h e r e s u l t o f a c o l l a b o r a t i v e p l a n n i n g e f f o r t b y o f f i c i a l s a n d
a g e n c y r e p r e s e n t a t i v e s a t t h e l o c a l , s t a t e , r e g i o n a l , a n d f e d e r a l l e v e l s .
A m o n g t h e p a r t i c i p a n t s i n t h e e f f o r t w e r e r e p r e s e n t a t i v e s o f t h e c o m m e r c i a l
a n d r e c r e a t i o n a l u s e r s o f G r e e n B a y a n d t h e F o x R i v e r , p e r s o n s i n t e r e s t e d i n
t h e e n v i r o n m e n t a l i m p a c t s o f d r e d g i n g a n d o t h e r h a r b o r a c t i v i t i e s , a n d t h o s e
i n v o l v e d w i t h t h e a c t u a l d r e d g i n g o p e r a t i o n s o f t h e c h a n n e l . T h e T A C a s s i s t e d
t h e p l a n n i n g e f f o r t b y p r o v i d i n g i n f o r m a t i o n , b y d i r e c t m e e t i n g s w i t h l o c a l
o f f i c i a l s , a n d b y p r e s e n t a t i o n s t o i n t e r e s t e d g r o u p s . T e c h n i c a l s t a f f m e m b e r s
f r o m t h e B L R P C s e r v e d a s f a c i l i t a t o r s f o r t h e C o m m i t t e e . T h i s p r o c e s s a l l o w e d
f o r t h e c o n s i d e r a t i o n o f a n u m b e r o f f a c t o r s a f f e c t i n g t h e d i s p o s a l o f d r e d g e d
m a t e r i a l .

T h e f i r s t m e e t i n g o f t h e T e c h n i c a l A d v i s o r y C o m m i t t e e w a s h e l d i n
D e c e m b e r , l 9 8 2 . I n a t t e n d a n c e w e r e r e p r e s e n t a t i v e s f r o m B L R P C , B r o w n C o u n t y ,
t h e U . S . A r m y C o r p s o f E n g i n e e r s , U . S . F i s h a n d W i l d l i f e S e r v i c e , W i s c o n s i n
D e p a r t m e n t o f N a t u r a l R e s o u r c e s , a n d t h e U n i v e r s i t y o f W i s c o n s i n — G r e e n B a y S e a
G r a n t P r o g r a m . E i g h t a d d i t i o n a l T A C m e e t i n g s w e r e h e l d o v e r t h e n e x t t h i r t e e n
m o n t h s . T h e m e m b e r s h i p g r e w t o i n c l u d e t h e S o i l C o n s e r v a t i o n S e r v i c e , B r o w n
C o u n t y H a r b o r B o a r d o f C o m m i s s i o n e r s , F o x V a l l e y W a t e r Q u a l i t y P l a n n i n g
A g e n c y , t h e U n i v e r s i t y o f W i s c o n s i n — M a d i s o n S e a G r a n t , W i s c o n s i n D e p a r t m e n t o f
T r a n s p o r t a t i o n , C i t y o f G r e e n B a y d e p a r t m e n t s , W i s c o n s i n C o a s t a l M a n a g e m e n t
P r o g r a m , a n d i n t e r e s t e d c i t i z e n s a n d p r o p e r t y o w n e r s .

T h e p u r p o s e o f t h e T A C , a s e x p r e s s e d b y t h e B L R P C , . . . w a s t o b r i n g
t o g e t h e r t h e v a r i o u s r e g u l a t o r y a g e n c i e s a n d o t h e r i n t e r e s t e d p a r t i e s
t o a n a l y z e p r e v i o u s l y p u b l i s h e d s t u d i e s / r e p o r t s o n t h e G r e e n B a y
H a r b o r a n d t h e B a y o f G r e e n B a y ; t o c o o r d i n a t e a n d i n c o r p o r a t e i n t o
t h e d i s c u s s i o n t h e r e s u l t s o f o n g o i n g t e s t i n g , s a m p l i n g , a n d f i e l d
r e s e a r c h ; t o i d e n t i f y r e l e v a n t a r e a s o f c o n c e r n ; a n d t o i d e n t i f y a n d
s e l e c t a l t e r n a t i v e s f o r t h e d i s p o s a l o f d r e d g e d m a t e r i a l . T h e s e
m e e t i n g s a l s o s e r v e d a s a f o r u m f o r t h e d i s c u s s i o n o f e n v i r o n m e n t a l
a n d e c o n o m i c i s s u e s e x p r e s s e d b y p a r t i c i p a n t s a n d t h e e x c h a n g e o f
p o i n t s o f v i e w . ( B L R P C , l 9 8 3 . )

G o i n g o n s i m u l t a n e o u s l y , a n d p a r a l l e l t o t h e T A C a c t i v i t i e s , s t a f f m e m b e r s
f r o m t h e W i s c o n s i n D N R , U . S . F i s h a n d W i l d l i f e S e r v i c e , a n d t h e B r o w n C o u n t y
a n d B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n s , p a r t i c i p a t e d w i t h t h e U . S . A r m y
C o r p s o f E n g i n e e r s i n a s i t e s e l e c t i o n p r o c e s s . R e p r e s e n t a t i v e s f r o m t h e s e
a g e n c i e s m e t w i t h a g e n t s f r o m t h e C o r p s t o i d e n t i f y a n d e v a l u a t e p o t e n t i a l
u p l a n d d i s p o s a l a r e a s a n d p o t e n t i a l c o n f i n e d d i s p o s a l a r e a s w i t h i n t h e w a t e r s

o f G r e e n B a y .
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D u r i n g t h i s t i m e p r e l i m i n a r y f i n d i n g s g e n e r a t e d b y t h e T A C m e e t i n g s w e r e

p r e s e n t e d t o a p p r o p r i a t e a g e n c i e s a n d w e r e m a d e p u b l i c . I n a d d i t i o n , B L R P C

s t a f f m e m b e r s m e t w i t h a n u m b e r o f l o c a l o f f i c i a l s t o h e a r t h e i r v i e w s o n t h e

i s S u e s . A m o n g t h e i s s u e s d i s c u s s e d w e r e t h e p r o p o s e d d i s p o s a l s i t e s , c h a n g i n g

g o v e r n m e n t r e g u l a t i o n s , e x i s t i n g a n d p r o j e c t e d u r b a n d e v e l o p m e n t p a t t e r n s , a n d

e n v i r o n m e n t a l a n d e c o n o m i c c o n c e r n s .

T h e S e c o n d A n n u a l F u t u r e o f t h e B a y C o n f e r e n c e w a s h e l d i n N o v e m b e r ,

l 9 8 3 . I t s t o p i c w a s d r e d g i n g a n d t h e d i s p o s a l o f d r e d g e d m a t e r i a l . A n

a l l — d a y w o r k s h o p w a s h e l d a n d a d d r e s s e d s u c h i s s u e s a s r e s e a r c h t o p i c s ,

b u s i n e s s a n d p o l i t i c a l i s s u e s , o p p o r t u n i t i e s f o r a l t e r n a t i v e u s e s o f d r e d g e d

m a t e r i a l , a n d e n v i r o n m e n t a l c o n c e r n s . I n t h e e v e n i n g t h e C o r p s m a d e a

p r e s e n t a t i o n c o n c e r n i n g t h e p o s s i b l e u s e s o f d r e d g e d m a t e r i a l . T h e p u b l i c w a s

e n c o u r a g e d t o p a r t i c i p a t e i n t h e c o n f e r e n c e a n d o v e r o n e h u n d r e d m e m b e r s f r o m

t h e c o m m u n i t y a t t e n d e d .

T h e p u b l i c r e c e i v e d a d d i t i o n a l i n f o r m a t i o n t h r o u g h m e d i a c o v e r a g e o f t h e

i s s u e . D r e d g e d i s p o s a l i s a t o p i c o f c o n s i d e r a b l e i n t e r e s t t o t h e l o c a l a n d

r e g i o n a l m e d i a , s o T A C m e e t i n g s w e r e c o v e r e d a n d t h e T A C f i n d i n g s r e p o r t e d .

T h e c o l l a b o r a t i v e e f f o r t c o n t i n u e d a f t e r t h e c o n f e r e n c e . T o a l a r g e d e g r e e

t h e c o l l a b o r a t i v e p r o c e s s i s o n e o f t e c h n i c a l a g e n c y c o o r d i n a t i o n a n d

c o o p e r a t i o n a n d i n s o f a r a s a c o n s e n s u s w a s a p p r o a c h e d , i t h a d t o d o w i t h

t e c h n i c a l i s s u e s . T h e p r o c e s s i s o n e o f e x a m i n i n g a l t e r n a t i v e s a n d a c c e p t i n g

o r r e j e c t i n g t h e m .

C o m p l e t i o n a n d p u b l i c a t i o n o f t h e “ T e n Y e a r D r e d g e d M a t e r i a l D i s p o s a l

P l a n " w a s t h e c u l m i n a t i o n o f t h e c o l l a b o r a t i v e p r o c e s s . T h e n e x t s t e p w a s f o r

t h e C o r p s o f E n g i n e e r s t o b e g i n p u b l i c w o r k s h o p a c t i v i t i e s a n d t o i n i t i a t e

i n t e r g o v e r n m e n t a l d i s c u s s i o n s t h a t w o u l d r e s u l t i n t h e c h o i c e a n d

i m p l e m e n t a t i o n o f a s i t e f o r t h e d i s p o s a l o f t h e d r e d g e d m a t e r i a l .

W i t h t h e c o m p l e t i o n o f t h e s t u d y t h e B a y — L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n

h a d m e t t h e c h a r g e g i v e n t o i t b y t h e F u t u r e o f t h e B a y s t e e r i n g c o m m i t t e e :

i d e n t i f y a c o n t r o v e r s i a l i s s u e w h i c h i s r e g a r d e d a s a m e a n i n g f u l o n e i n t h e

B a y , b r i n g t o g e t h e r t h e a r e a ' s d i v e r s e i n t e r e s t s , a n d w i t h i n a y e a r c o m e t o a

r e s o l u t i o n o f t h a t i s s u e .

F u t u r e o f t h e B a y : A n O p e r a t i o n a l M o d e l

T h e F O B P r o g r a m r e p r e s e n t s a n o p e r a t i o n a l m o d e l f o r c o l l a b o r a t i v e p l a n n i n g

a n d d e c i s i o n m a k i n g . I t i s o p e r a t i o n a l i n t h e s e n s e t h a t t h e “ c o m p o n e n t s " o f

t h e m o d e l e m e r g e d f r o m t h e e x p e r i e n c e o f t r y i n g t o m a k e c o l l a b o r a t i v e p l a n n i n g

w o r k r a t h e r t h a n f r o m a n a p r i o r i c o n c e p t i o n o f w h a t w a s n e c e s s a r y t o a l l o w

l o c a l , r e g i o n a l , s t a t e , a n d f e d e r a l o f f i c i a l s t o r e a c h a g r e e m e n t o n i s s u e s .

W h a t f o l l o w s i s a n a t t e m p t t o d i s c e r n , d e s c r i b e , a n a l y z e , a n d a s s e s s t h e

c o m p o n e n t s o f t h e F O B m o d e l b y t a k i n g a s t e p b a c k — g e t t i n g s o m e d i s t a n c e f r o m

t h e F 0 8 e x p e r i e n c e a n d s e e i n g i t a s a p r o c e s s t h a t m o v e d t h r o u g h a s e q u e n c e o f

s t e p s . E a c h s t e p i s t e r m e d h e r e a m o d e l c o m p o n e n t .
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M o t i v a t i o n :

I n a m u l t i — i n s t i t u t i o n a l c o n t e x t t h e r e m u s t b e s o m e c a t a l y s t ;
s o m e t h i n g m u s t p r o v o k e t h e e f f o r t t o c o l l a b o r a t i v e p l a n n i n g . I n t h e c a s e
o f F O B , i t w a s n o t t h e s t a t u s o f t h e r e s o u r c e , t h e B a y o f G r e e n B a y , t h a t
e x c i t e d t h e a g e n c i e s a n d p r o m o t e d c o l l e c t i v e a c t i o n . R a t h e r , i t w a s a
p e r c e i v e d t h r e a t t o t h e m i s s i o n s a n d w e l l — b e i n g o f t h e a g e n c i e s
t h e m s e l v e s : t h e t h r u s t o f a n e w n a t i o n a l a d m i n i s t r a t i o n a n d a p r o b a b l e
r e d u c t i o n i n f e d e r a l d o l l a r s . T h i s w o r r i e d a l l o f t h e a g e n c i e s a l i k e ; a l l
o f t h e a g e n c i e s s t o o d t o l o s e f r o m a c h a n g e i n d i r e c t i o n a n d r e d u c t i o n i n
s u p p o r t . I n t h e s e r e s p e c t s e a c h a g e n c y w a s s i m i l a r l y s i t u a t e d a n d i t w a s ,
a t l e a s t i n t h e u n c e r t a i n a t m o s p h e r e o f l 9 8 0 — 8 1 , t o n o s i n g l e a g e n c y ' s
a d v a n t a g e t o p l a y a h o l d — o u t s t r a t e g y .

S e v e r a l i d e a s m a y b e d r a w n f r o m t h i s . F i r s t , s o m e s o r t o f c a t a l y s t
i s r e q u i r e d t o s p u r t h e n e e d f o r c o l l a b o r a t i v e e f f o r t s . S e c o n d , w h a t e v e r
t h e c a t a l y s t , i t m u s t a f f e c t a l l o f t h e r e l e v a n t a g e n c i e s i n n e a r l y t h e
s a m e w a y a n d t h e a g e n c i e s m u s t p e r c e i v e i t t o b e i n t h e i r s e l f — i n t e r e s t t o
w o r k c o o p e r a t i v e l y . T h e y m u s t p e r c e i v e t h a t a c o l l e c t i v e b e n e f i t i n w h i c h
e a c h c a n s h a r e w i l l b e f o r t h c o m i n g a s a r e s u l t o f j o i n t a c t i o n . T h i r d ,
t h e c a t a l y s t m u s t b e s o m e t h i n g o t h e r t h a n t h e s t a t u s o f t h e r e s o u r c e
i t s e l f . * T h e f a c t t h a t t h e G r e e n B a y e c o s y s t e m i s a d e t e r i o r a t i n g
r e s o u r c e w a s n o t i n i t s e l f s u f f i c i e n t t o m o t i v a t e a g e n c i e s t o w o r k
c o o p e r a t i v e l y . R a t h e r , i t r e q u i r e d a n e x t e r n a l s t i m u l u s ; a c a t a l y s t f r o m
o u t s i d e t h e i m m e d i a t e o p e r a t i o n a l e n v i r o n m e n t o f t h e a g e n c i e s c o n c e r n e d .

T h e s t i m u l u s w a s a s h a r e d e x t e r n a l t h r e a t . I t d o e s n o t m a t t e r t h a t t h i s

t h r e a t w a s t h e u n i n t e n d e d c o n s e q u e n c e o f a c h a n g e i n n a t i o n a l p o l i c y .

W h a t i t s u g g e s t s i s t h a t c h a n g e s i n t h e e n v i r o n m e n t o f a g e n c y c o n d u c t

c a n l e a d t o a d a p t i v e c h a n g e s i n a g e n c y c o n d u c t i t s e l f . T h i s s u g g e s t s ,

f u r t h e r , t h a t c h a n g e s i n t h e e n v i r o n m e n t o f c o n d u c t c a n b e d e l i b e r a t e a s

w e l l a s f o r t u i t o u s . C h o i c e s c a n b e m a d e t h a t w i l l i n f l u e n c e b e h a v i o r b y

c h a n g i n g t h e c o n d i t i o n s w i t h i n w h i c h a g e n c i e s o p e r a t e , r a t h e r t h a n b e a r i n g

d i r e c t l y o n t h e a g e n c i e s t h e m s e l v e s . T h e e x a m p l e c o m m o n l y g i v e n f o r t h i s

k i n d o f “ m a c r o c o n t r o l “ i s a c u t i n i n c o m e t a x t o i n c r e a s e c o n s u m p t i o n

e v e n t h o u g h n o i n d i v i d u a l c o n s u m e r i s a p p r o a c h e d b y g o v e r n m e n t . W i t h

r e g a r d t o e c o s y s t e m m a n a g e m e n t , t h e c h o i c e c o u l d b e a l e g i s l a t i v e m a n d a t e

t h a t m a k e s e c o s y s t e m r e h a b i l i t a t i o n t h e c o n t e x t f o r m a n a g e m e n t . I f t h i s

i s d o n e , t h e e c o s y s t e m b e c o m e s , b y m e a n s o f s t a t u t o r y l a w , a c o n s t r a i n t

a r o u n d w h i c h o t h e r i n t e r e s t s m u s t w o r k ; i t b e c o m e s p a r t o f t h e o b j e c t i v e s

t h a t m u s t b e s a t i s f i e d i n a l l o t h e r p o l i c i e s . I n s h o r t , i n s t i t u t i o n a l

b e h a v i o r i s c h a n g e d b y m e a n s o f a c h a n g e i n t h e s t r u c t u r e o f a s e c t o r o f

b e h a v i o r , n a m e l y , t h e s t r u c t u r e o f t h e r e l a t i o n s h i p b e t w e e n i n s t i t u t i o n s

a n d t h e e c o s y s t e m .

 

* A c a v e a t s h o u l d b e e n t e r e d h e r e . A l t h o u g h i t i s g e n e r a l l y t h e c a s e t h a t

t h e s t a t u s o f t h e r e s o u r c e i s n o t s u f f i c i e n t t o m o t i v a t e c o l l a b o r a t i v e

e f f o r t s , i t i s n o t a l w a y s t h e c a s e . T h e B a y C o n s e r v a t i o n a n d D e v e l o p m e n t

C o m m i s s i o n o f S a n F r a n c i s c o a p p e a r s t o b e a n e x c e p t i o n . S a n F r a n c i s c o ' s

e f f o r t s w e r e , h o w e v e r , b o l s t e r e d b y a l e g i s l a t i v e m a n d a t e .
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E m e r g e n t l e a d e r s h i p :

T h e e m e r g e n c e o f t h e B L R P C a s t h e l e a d a g e n c y i n t h e F O B p r o c e s s
i l l u s t r a t e s t h e p r i n c i p l e t h a t e s t a b l i s h i n g l e a d e r s i s e s s e n t i a l t o
e f f e c t i v e d e c i s i o n m a k i n g a n d p l a n n i n g . I t i l l u s t r a t e s a l s o t h e n a t u r a l
t e n d e n c y o f t h e g r o u p t o e v o l v e t o w a r d t h e i d e n t i f i c a t i o n o f a l e a d e r . I f
a g r o u p e m b o d i e s d i f f e r i n g p u r p o s e s , m o r e t h a n o n e l e a d e r w i l l e v o l v e a n d
l e a d e r s h i p m a y c h a n g e f r o m i s s u e t o i s s u e . I n t h e c a s e o f F O B , t h e c o m m o n
r e c o g n i t i o n e m e r g e d t h a t t h e c o l l a b o r a t i v e p r o c e s s , w h i c h i s o n e o f
d i s c u s s i o n , n e g o t i a t i o n , a n d c o m p r o m i s e , i s m o r e e f f e c t i v e w h e n t h e r e i s a
c o a l e s c i n g o f p o s i t i o n s t h r o u g h a l e a d e r o r c o o r d i n a t o r . T h e r e f o r e o n e
h a d t o b e c h o s e n .

T h e l a n g u a g e u s e d i n t h e F 0 8 p r o c e s s i s o f s i g n i f i c a n c e h e r e b e c a u s e
i t h i g h l i g h t s t h e r e a l i t y o f t h e s t r u c t u r e o f t h e p r o c e s s . A s s a i d a b o v e ,
i t i s a n e s t a b l i s h e d p r i n c i p l e , r e a f f i r m e d b y t h e F O B e x p e r i e n c e t h a t
g r o u p s n a t u r a l l y t e n d t o w a r d t h e i d e n t i f i c a t i o n o f a l e a d e r . F O B
i d e n t i f i e d B a y L a k e . B u t w h i l e t h e B L R P C i s i d e n t i f i e d a s t h e l e a d e r , i t
i s n e v e r c a l l e d t h a t b y n a m e . R a t h e r , i t i s n a m e d " t h e l e a d a g e n c y “ o r
t h e “ c o o r d i n a t o r “ . T h i s s u g g e s t s t h r e e t h i n g s : ( a ) i n a c o l l a b o r a t i v e
p l a n n i n g p r o c e s s w e a k l e a d e r s h i p i s t h e n o r m e v e n t h o u g h s t r o n g l e a d e r s h i p
m a y b e r e q u i r e d t o m a k e i t w o r k . I n s t i t u t i o n a l a c t o r s r e t a i n t h e i r
i n d e p e n d e n t m a n d a t e s a n d w i l l p r o t e c t t h e i r a u t o n o m y a g a i n s t p e r c e i v e d
i n f r i n g e m e n t s o n i t b y a n y o t h e r a g e n c y i n c l u d i n g , i f n o t p a r t i c u l a r l y ,
t h e l e a d a g e n c y . T h i s i s b u i l t i n ; w e a k l e a d e r s h i p i s a c o n s e q u e n c e o f
t h e s t r u c t u r e ; ( b ) b e c a u s e t h e l e a d a g e n c y c a n n o t m a k e d e c i s i o n s b u t c a n
o n l y f a c i l i t a t e t h e m , t h e c o s t i n t i m e , e f f o r t , a n d o p p o r t u n i t i e s f o r e g o n e
o f r e a c h i n g a c o l l a b o r a t i v e d e c i s i o n i s h i g h ; ( c ) t h e l o n g e r i t t a k e s t h e
c o l l a b o r a t i v e g r o u p t o r e a c h a d e c i s i o n , t h e h i g h e r t h e p r o b a b i l i t y t h a t
d e c i s i o n s w i l l b e m a d e e l s e w h e r e , o u t s i d e o f t h e c o l l a b o r a t i v e g r o u p , b y
i n s t i t u t i o n s w i t h b r o a d a u t h o r i t y s u c h a s , f o r e x a m p l e , t h e U . S . A r m y
C o r p s o f E n g i n e e r s .

T h e n a t u r e a n d v a r i e t y o f t h e m e m b e r s h i p :

W h o t h e p l a y e r s a r e i s t h e k e y f e a t u r e o f a n y p l a n n i n g m o d e l . I n t h e
c a s e o f F O B t h e m a j o r p l a y e r s a r e p o l i c y m a k e r s a n d d e c i s i o n m a k e r s , t h o s e ,
t h a t i s , w i t h l i n e a u t h o r i t y a n d t h e c a p a b i l i t y t o a c t . T h i s i s a
s t r e n g t h , b u t i t p o s e s s e v e r a l p r o b l e m s a s w e l l .

T h e s t r e n g t h i s t h a t t h e m e m b e r s a r e t h o s e w h o c a n m a k e d e c i s i o n s i f
t h e y w a n t t o o r h a v e t o . T h e p r o b l e m s a r e s e v e r a l :

( a ) M e m b e r s p a r t i c i p a t e v o l u n t a r i l y o n t h e b a s i s o f s e l f — i n t e r e s t a n d
w i t h t h e i r o w n i n d e p e n d e n t m a n d a t e s i n t a c t . W h e n t h e t h r e a t t o
s e l f — i n t e r e s t w a n e s , o r i s b e t t e r u n d e r s t o o d o v e r t i m e , t h e i n c e n t i v e
t o p a r t i c i p a t e a n d t o r e a c h a g r e e m e n t w e a k e n s a n d t h e p r o c e s s t e n d s
t o r e v e r t t o w a r d t h e b i a s i n t h e e x i s t i n g s t r u c t u r e , t h a t i s ,
f r a g m e n t a t i o n , c o n f l i c t , a n d t h e d i s t r i b u t i o n o f d i s c r e t i o n t h a t
f r u s t r a t e s c o n s e n s u s a n d i n h i b i t s p o l i c y m a k i n g .
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( d )

 

v o t e s a r e a l l o c a t e d o n t h e b a s i s o f p o p u l a t i o n , h o w e v e r , w i t h m o r e
v o t e s f o r a l a r g e p o p u l a t i o n , t h e u r b a n c o u n t i e s a n d t h e r e b y u r b a n
i n t e r e s t s w i l l b e d o m i n a n t . I n e i t h e r c a s e , o n e o f t h e t w o s e t s o f
c o u n t i e s w i l l p e r c e i v e s u b s t a n t i a l c o s t a n d l o s s o f b e n e f i t s .

T h e n u m b e r a n d v a r i e t y o f i n s t i t u t i o n s i n v o l v e d i n t h e c o l l a b o r a t i v e
s c h e m e i s a n o t h e r f a c t o r i n f l u e n c i n g t h e p e r c e p t i o n o f b e n e f i t s a n d
c o s t s . P e r c e i v e d c o s t s a r e l i k e l y t o i n c r e a s e a s t h e n u m b e r a n d
v a r i e t y o f t h e i n s t i t u t i o n s i n v o l v e d i n c r e a s e s . F o r e x a m p l e , m e m b e r s
r e p r e s e n t i n g t h e f i v e c o u n t i e s w i l l p e r c e i v e f e w e r c o s t s i n a
f i v e — c o u n t y c o l l a b o r a t i v e p l a n n i n g s c h e m e t h a n i n a s c h e m e t h a t
i n c l u d e s f i v e c o u n t y g o v e r n m e n t s , t h r e e c i t y g o v e r n m e n t s , a n d t w o
a g e n c i e s . S i m i l a r l y , t w o s t a t e s i n a b i — s t a t e a r r a n g e m e n t w i l l
p e r c e i v e f e w e r c o s t s a n d l e s s l o s s o f i n f l u e n c e t h a n i f t h e y w e r e
p a r t i e s t o a m u l t i — s t a t e a r r a n g e m e n t .

I n s u m , t h e n u m b e r , t h e v a r i e t y , a n d t h e h e t e r o g e n e i t y o f
i n s t i t u t i o n a l f a c t o r s a r e p o t e n t i a l l y n e g a t i v e f a c t o r s i n t h e
c o s t — b e n e f i t s t r u c t u r e s o f c o l l a b o r a t i v e p l a n n i n g .

T h e F O B p r o c e s s r e a f f i r m s t h e f i n d i n g ( D a v i s , l 9 8 0 ) t h a t i f a
c o l l a b o r a t i v e p l a n n i n g g r o u p i s g o i n g t o b e e f f e c t i v e i n r e a c h i n g
d e c i s i o n s , e a c h a c t o r m u s t k n o w t h e o t h e r i n t e r m s o f s u c h t h i n g s a s :

A u t h o r i t y : H o w m u c h d i r e c t a u t h o r i t y d o t h e m e m b e r s h a v e , w h o d o
t h e y r e p r e s e n t , h o w f l e x i b l e c a n t h e y b e , a n d s o o n .

C o n s t i t u e n c y : I s t h e m e m b e r ' s f o r m a l c o n s t i t u e n c y i t s o n l y
c o n s t i t u e n c y o r d o e s t h e m e m b e r h a v e a n “ o u t s i d e c o n s t i t u e n c y " ;
t h a t i s , d o e s t h e m e m b e r r e p r e s e n t s o m e e x t e r n a l i n t e r e s t .

D e p e n d a b i l i t y : T o w h a t d e g r e e c a n a m e m b e r b e d e p e n d e d o n t o
t a k e a c e r t a i n p o s i t i o n i n a s i t u a t i o n a n d t o b e c o n s i s t e n t ?
I n c o n s i s t e n c y w i l l a f f e c t t h e m e m b e r ' s p o s i t i o n a n d t h e i n f o r m a l
s t r u c t u r e o f i n f l u e n c e .

P o t e n t i a l f o r c o a l i t i o n : T o w h a t d e g r e e i s t h e m e m b e r a b l e a n d
w i l l i n g t o e n t e r a c o a l i t i o n t o a r r i v e a t a g r e e m e n t .

M u t u a l k n o w l e d g e o f t h e s e a n d o t h e r d i m e n s i o n s i s e s s e n t i a l i f t h e r e
i s t o b e e f f e c t i v e c o o p e r a t i o n . T h e l e s s o n h e r e i s t h a t t h i s k i n d o f
k n o w l e d g e n e e d s t o b e f a c i l i t a t e d a n d t h a t a m e a n s f o r p r o m o t i n g s u c h
m u t u a l k n o w l e d g e i s a n e c e s s a r y e l e m e n t i n a n y m o d e l o f c o l l a b o r a t i v e
p l a n n i n g .

E s t a b l i s h l e g i t i m a c y :

I f l e a d e r s h i p ( l e a d a g e n c y i n t h e c a s e o f F O B ) i s t o b e e f f e c t i v e i t
m u s t h a v e l e g i t i m a c y a n d p o l i t i c a l c r e d i b i l i t y . B y p o l i t i c a l c r e d i b i l i t y
i s m e a n t t h a t o t h e r a g e n c i e s b e l i e v e i n t h e l e a d e r s h i p ' s r i g h t t o l e a d .

l 6



I n t h e c a s e o f F O B , t h e B a y L a k e R e g i o n a l P l a n n i n g C o m m i s s i o n w o u l d
n o t a s s u m e t h e r o l e o f l e a d a g e n c y u n t i l i t h a d i n h a n d o v e r t e x p r e s s i o n s
o f p o l i t i c a l s u p p o r t . T h i s w a s i m p o r t a n t b e c a u s e t h e f r e e l y g i v e n w r i t t e n
e n d o r s e m e n t o f t h e B a y — L a k e r o l e b y o t h e r a g e n c i e s c o n s t i t u t e d a
r e c o g n i t i o n o f t h e l e g i t i m a c y o f t h e F O B p r o c e s s a n d s t r u c t u r e .

T h e F O B e x p e r i e n c e t h u s r e a f f i r m s t h e v e n e r a b l e p o l i t i c a l p r i n c i p l e
t h a t t h e p r o b a b i l i t y o f s u c c e s s f o r a p r o g r a m i s e n h a n c e d w h e n i t i s
s u p p o r t e d b y t h o s e w h o m u s t m a k e i t w o r k ; t h a t i s , w h e n i t i s l e g i t i m a t e .
A n y p r o g r a m o f c o l l a b o r a t i v e p l a n n i n g ( o r c o n s e n s u s m a n a g e m e n t ) m u s t p a y
c o n s c i o u s a n d c o n s t a n t a t t e n t i o n t o s e c u r i n g a n d m a i n t a i n i n g l e g i t i m a c y
a n d m u s t d e v i s e s t r a t e g i e s a n d t a c t i c s t o d o s o .

O r g a n i z a t i o n a l s t r u c t u r e :

O r g a n i z a t i o n a l t h e o r y t e a c h e s u s t h a t t o o r g a n i z e h u m a n b e i n g s m e a n s
t o :

( a ) d i s c o v e r , m a k e e x p l i c i t a n d m a i n t a i n t h e i r c o m m o n v a l u e s a n d p u r p o s e s ;

( b ) p e r s u a d e o r c o e r c e t h e m t o w o r k i n p u r s u i t o f t h e s e v a l u e s a n d
p u r p o s e s b y f u l f i l l i n g d e f i n i t e f u n c t i o n s a s m e m b e r s , c o n t r i b u t o r s ,
o f f i c e r s , a n d s o f o r t h ;

( c ) s t a b i l i z e t h e s e f u n c t i o n s b y s u i t a b l e i n s t i t u t i o n a l i z a t i o n , s o t h a t
d e c i s i o n s , m o r e e s p e c i a l l y p o l i c y d e c i s i o n s , m a y b e c o n t i n u a l l y m a d e
a n d e x e c u t e d ;

( d ) e m b o d y t h e m e a n s o f p e r s u a s i o n , i . e . , t h e i d e a s , i n a s u i t a b l e s y m b o l
r e l a t i n g t h e o r g a n i z a t i o n ' s v a l u e s a n d p u r p o s e s t o t h e l a r g e r g r o u p
a n d c u l t u r e w i t h i n w h i c h i t o p e r a t e s . ( F r i e d r i c h , l 9 6 3 . )

F O B i s a p r a c t i c a l i l l u s t r a t i o n o f t h e s e o p e r a t i o n a l s t e p s :

( a ) T h e t h r e a t p o s e d b y t h e n e w n a t i o n a l a d m i n i s t r a t i o n i n 1 9 8 l m a d e
e x p l i c i t s o m e c o m m o n p u r p o s e s o f t h e a g e n c i e s i n v o l v e d . T h e a g e n c i e s
b e g a n t o c o o p e r a t e o u t o f s e l f — i n t e r e s t , b u t t h e n d i s c o v e r e d t h a t
t h e y s h a r e d s o m e o t h e r v a l u e s a n d p u r p o s e s a n d t h a t c o o p e r a t i o n m i g h t
b e a m e a n s n o t o n l y f o r p r o t e c t i o n b u t f o r a c h i e v i n g s o m e p o s i t i v e

g o a l s .

( b ) A g a i n , t h e a g e n c i e s w e r e p e r s u a d e d t o w o r k t o g e t h e r b y t h e s h a r e d
p e r c e p t i o n o f a n e x t e r n a l c o n s t r a i n t . T h i s i s a n i n t e r e s t i n g f e a t u r e
o f F O B ; t h e a g e n c i e s b e g a n t o w o r k t o g e t h e r w i t h o u t b e i n g p r o d d e d b y
a h i g h e r l e v e l o f g o v e r n m e n t . T h e a r g u m e n t c o u l d b e m a d e , h o w e v e r ,
t h a t t h e p e r c e i v e d e x t e r n a l c o n s t r a i n t w a s t h e f u n c t i o n a l e q u i v a l e n t
o f a m a n d a t e , t h e m a j o r d i f f e r e n c e s b e i n g t h a t t h e t h r e a t w a s
t e m p o r a r y , a l t h o u g h o f u n c e r t a i n d u r a t i o n , a n d t h e b e h a v i o r p r o v o k e d

b y i t w a s v o l u n t a r y .

N o p a r t i c u l a r f u n c t i o n s w e r e a s s i g n e d t o e a c h a g e n c y o t h e r t h a n b e i n g
a d i s c u s s a n t i n t h e p r o c e s s o f t r y i n g t o f i g u r e o u t w h a t t o d o . O n l y
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t h e B L R P C w a s g i v e n a d e f i n i t e r o l e , t h a t o f l e a d a g e n c y o r
c o o r d i n a t o r . B u t t h i s r o l e w a s c l e a r o n l y i n d e s i g n a t i o n ; B a y - L a k e
w a s g i v e n n e i t h e r o p e r a t i o n a l g u i d a n c e n o r b u d g e t a r y s u p p o r t . I t w a s
g i v e n o n l y a c h a r g e .

( c ) F O B w a s i n s t i t u t i o n a l i z e d i n t h e f o r m o f a s t e e r i n g c o m m i t t e e , a
t e c h n i c a l a d v i s o r y c o m m i t t e e , a n d a l e a d a g e n c y . I t w a s m a d e p a r t o f
t h e o r g a n i z a t i o n a l s t r u c t u r e o f t h e B a y L a k e R e g i o n a l P l a n n i n g
C o m m i s s i o n . ( S e e F i g u r e 1 , p a g e l 8 ) N e i t h e r t h e s t e e r i n g c o m m i t t e e
n o r t h e l e a d a g e n c y m a y m a k e a n d e x e c u t e p o l i c y d e c i s i o n s . F O B h a s
l e g i t i m a c y b u t n o t a u t h o r i t y ; i t s r o l e i s s t r i c t l y a d v i s o r y .

( d ) F O B h a s e m b o d i e d i t s p r o c e s s e s i n a s u i t a b l e s y m b o l . T h e s y m b o l i s
t h e n a m e i t s e l f , T h e F u t u r e o f t h e B a y . T h e r e w a s i m p l i c i t
r e c o g n i t i o n o n t h e p a r t o f t h e e a r l y p a r t i c i p a n t s t h a t f o r t h r e e
p u r p o s e s i t w a s n e c e s s a r y t o h a v e a s y m b o l . F i r s t , a s y m b o l i s
n e c e s s a r y t o c o m m u n i c a t e t h e e s s e n c e o f w h a t t h e p r o g r a m i s a b o u t .
S e c o n d , a s u i t a b l e s y m b o l c o u l d a s s i s t i n s e c u r i n g l e g i t i m a c y .
T h i r d , i f t h e s y m b o l c o u l d c o n n e c t w i t h t h e c u l t u r e a n d v a l u e s o f t h e
l o c a l a r e a a n d t h e p u r p o s e s o f i m p o r t a n t a c t o r s w i t h i n a n d o u t s i d e o f
t h e r e g i o n i t c o u l d a s s i s t i n g e n e r a t i n g s u p p o r t , b o t h p o l i t i c a l a n d
f i n a n c i a l . * A f t e r a f a i r a m o u n t o f d i s c u s s i o n , t h e c h o s e n s y m b o l w a s
— t h e F u t u r e o f t h e B a y .

T h e M o d e l S u m m a r i z e d

T h i s a n a l y s i s o f t h e G r e e n B a y F O B e x p e r i e n c e y i e l d s a n o r m a t i v e m o d e l f o r
t h e d e v e l o p m e n t a n d o r g a n i z a t i o n o f c o l l a b o r a t i v e p l a n n i n g , a n d m u t a t i s
m u t a n d i , c o n s e n s u s m a n a g e m e n t . T h i s i s n o t t o s a y t h a t F O B i t s e l f i s t h e
i d e a l t o b e e m u l a t e d ; i t i s n o t . I t h a s m a j o r w e a k n e s s e s a s w e l l a s s o m e
s t r e n g t h s . W h a t i s b e i n g s a i d , r a t h e r , i s t h a t b a s e d o n t h e F O B e x p e r i e n c e a
n o r m a t i v e m o d e l c a n b e c o n s t r u c t e d w h i c h h a s t h e p o t e n t i a l t o a s s i s t f u t u r e
e f f o r t s i n m u l t i — i n s t i t u t i o n a l p l a n n i n g a n d m a n a g e m e n t . T h e c o m p o n e n t s o f t h e
m o d e l h a v e a l r e a d y b e e n d i s c u s s e d . T h e y w i l l b e p r e s e n t e d h e r e i n o u t l i n e
f o r m .

n g p o n e n t s o f a N o r m a t i v e M o d e l f o r M u l t i - I n s t i t u t i o n a l
E l g n n i n g _ a n d M a n a g e m e n t 

1 . M o t i v a t i o n f o r p l a n n i n g a n d m a n a g e m e n t :

( a ) C a t a l y s t :
( 1 ) e x t e r n a l s t i m u l u s a n d c o n s t r a i n t s : c h a n g e t h e e n v i r o n m e n t o f

c o n d u c t .

* I t i s n o t s u g g e s t e d t h a t t h e d i s c u s s i o n t o o k t h e f o r m o f a c a d e m i c
d i s c o u r s e . N e v e r t h e l e s s , c h o o s i n g t h e p r o p e r s y m b o l w a s c l e a r l y a c o n c e r n o f
t h e p a r t i c i p a n t s .
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( 2 ) r e l e v a n t a c t o r s :
- m u t u a l p e r c e p t i o n o f e f f e c t / m u t u a l p e r c e p t i o n o f c o s t s a n d
b e n e f i t s .

— p o s i t i v e c o n n e c t i o n b e t w e e n c a t a l y s t a n d s e l f ‘ i n t e r e s t o f
r e l e v a n t a c t o r s

O b s e r v a t i o n : T h e n o r m i s t h a t t h e c a t a l y s t s h o u l d c o n t r o l t h e e n v i r o n m e n t
o f c o n d u c t b y m a k i n g e c o s y s t e m r e h a b i l i t a t i o n a c o n s t r a i n t t h a t r e l e v a n t
a c t o r s m u s t i n t e r n a l i z e . T h e c a t a l y s t s h o u l d b e d e l i b e r a t e , f o r e x a m p l e a
l e g i s l a t i v e m a n d a t e , r a t h e r t h a n r a n d o m .

E m e r g e n t l e a d e r s h i p :

( a ) L e a d e r s h i p w i l l e m e r g e .
( b ) A w a r e n e s s o f t e n d e n c y t o w a r d w e a k l e a d e r s h i p i n m u l t i — i n s t i t u t i o n a l

m a n a g e m e n t .
( c ) C a p a b l e l e a d e r s h i p r e q u i r e s :

( l ) a b l i l i t y t o w i t h s t a n d a t t a c k : p o l i t i c a l c r e d i b i l i t y :
— l e g i t i m a c y .
- p o l i t i c a l s u p p o r t : c o n s t i t u e n c y s u p p o r t , e x t e r n a l s u p p o r t .
— b u d g e t a r y s u p p o r t : s u c c e s s f u l o p e r a t i o n r e q u i r e s m o n e y .

( 2 ) a u t h o r i t y t o m a k e d e c i s i o n s .
( 3 ) a u t h o r i t y t o s e c u r e t h e i m p l e m e n t a t i o n o f d e c i s i o n s .

g b s e r y a t j g fl : T h e n o r m i s t h a t s u c c e s s f u l m u l t i - i n s t i t u t i o n a l m a n a g e m e n t
w i l l r e q u i r e o v e r c o m i n g t h e s t r u c t u r a l t e n d e n c y t o w a r d w e a k l e a d e r s h i p .
T h i s c a n b e d o n e b y m e a n s o f a l t e r i n g t h e s t r u c t u r e i n w h i c h t h e r e l e v a n t
c o n d u c t t a k e s p l a c e a n d b y p a y i n g a t t e n t i o n t o c e r t a i n c h a r a c t e r i s t i c s o f
c a p a b l e l e a d e r s h i p . S t r u c t u r a l a l t e r a t i o n i s t h e n o r m o f c o m p o n e n t 2 a s
w e l l a s l : c o n t r o l t h e e n v i r o n m e n t o f c o n d u c t b y m a k i n g e c o s y s t e m
r e h a b i l i t a t i o n t h e c o n t e x t f o r m a n a g e m e n t , m a k e i t a p a r t o f t h e
o b j e c t i v e s t h a t m u s t b e s a t i s f i e d i n a l l o t h e r p o l i c i e s .

E f f e c t i v e l e a d e r s h i p r e q u i r e s t h a t t h e i n s t i t u t i o n p e r f o r m i n g t h e r o l e o f
l e a d e r b e c a p a b l e o f w i t h s t a n d i n g a t t a c k . S u c h c a p a b i l i t y i s a f u n c t i o n
o f p o l i t i c a l s u p p o r t , f i n a n c i a l s u p p o r t , a n d a u t h o r i t y . P o l i t i c a l s u p p o r t
m u s t b e b o t h e x t e r n a l , f o r e x a m p l e a l e g i s l a t i v e m a n d a t e , a n d i n t e r n a l ,
t h a t i s , s u p p o r t m u s t c o m e f r o m k e y p u b l i c s , c o n s t i t u e n c i e s , a n d
i n s t i t u t i o n s w i t h i n t h e m a n a g e m e n t a r e a . P o l i t i c a l l e g i t i m a c y e n h a n c e s
p o l i t i c a l c r e d i b i l i t y a n d a i d s i n s e c u r i n g p o l i t i c a l s u p p o r t . L e g i t i m a c y
i s a l s o a n a i d i n s e c u r i n g b u d g e t a r y s u p p o r t . F i n a l l y , t h e l e a d e r m u s t b e
d e l e g a t e d t h e a u t h o r i t y t o m a k e b i n d i n g d e c i s i o n s a n d t o s e e t h e m c a r r i e d
t h r o u g h .

N a t u r e a n d v a r i e t y o f m e m b e r s h i p :
 

( a ) R e l e v a n t a c t o r s :
( l ) l e v e l s a n d t y p e s o f i n s t i t u t i o n a l a c t o r s .
( 2 ) h e t e r o g e n e i t y / h o m o g e n e i t y o f c o n s t i t u e n c i e s .

( b ) S t r u c t u r a l f a c t o r s :
( l ) f o r m a l s t r u c t u r e o f i n f l u e n c e .
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( 2 ) i n f o r m a l s t r u c t u r e o f i n f l u e n c e .

( c ) M u t u a l k n o w l e d g e : k n o w i n g t h e a c t o r s .

O b s e r v a t i o n : I t i s h a r d e r t o p i n p o i n t a n o r m o r n o r m s h e r e b e c a u s e t h i s
c o m p o n e n t i s t h e c o r e o f t h e m o d e l a n d t h e h e a r t o f t h e p r o b l e m :
f r a g m e n t a t i o n , c o n f l i c t , a n d t h e d i s t r i b u t i o n o f d i s c r e t i o n f r u s t r a t e
c o m p r e h e n s i v e p l a n n i n g a n d p o l i c y m a k i n g . T h e b i a s i n t h e e x i s t i n g
s t r u c t u r e o f a u t h o r i t y i s a g a i n s t c o m p r e h e n s i v e e c o s y s t e m r e h a b i l i t a t i o n
a n d i t i s n o m o r e t h a n a p l a t i t u d e t o s a y t h a t t h e n o r m i s - o v e r c o m e t h e
s t r u c t u r a l b i a s . S u c h a n o r m o f f e r s n o o p e r a t i o n a l g u i d a n c e .
N e v e r t h e l e s s , i t s h o u l d b e s t r e s s e d t h a t i f e c o s y s t e m r e h a b i l i t a t i o n i s
t h e g o a l , i t s a c h i e v e m e n t w i l l r e q u i r e o v e r c o m i n g s t r u c t u r a l c o n s t r a i n t s .
T h i s f e a t u r e o f t h e m o d e l r e i n f o r c e s t h e s e a r c h f o r s t r a t e g i e s a n d t a c t i c s .

T h i s b e i n g s a i d , t h r e e o b s e r v a t i o n s m a y b e m a d e . F i r s t , t h e F O B s h o w s
l i t t l e , i f a n y , p r o m i s e f o r o v e r c o m i n g s t r u c t u r a l d i f f i c u l t i e s . I t s
e s s e n c e i s t o a c c e p t t h e e x i s t i n g s t r u c t u r e a n d t o w o r k w i t h i n i t .
S e c o n d , s t r a t e g i e s o f c o n s e n s u s m a n a g e m e n t d o n o t o f f e r m u c h h e l p i n
d e a l i n g w i t h t h e p r o b l e m o f s t r u c t u r e . T h i r d , a p r e l i m i n a r y n o r m m a y b e
s t a t e d : m a c r o c o n t r o l s w i l l b e r e q u i r e d t o o v e r c o m e t h e b i a s o f t h e
e x i s t i n g s t r u c t u r e . M a c r o c o n t r o l s a r e a n e c e s s a r y b u t n o t a s u f f i c i e n t
m e a n s t o t h a t e n d . M a c r o c o n t r o l s , t o r e i t e r a t e , a r e d i s t i n g u i s h e d f r o m
o t h e r s b y t h e f a c t t h a t t h e y a r e i n d i r e c t ( L o w i , l 9 7 8 ) . T h e y a r e c a l l e d
m a c r o t o i n d i c a t e t h a t t h e y a r e m e t h o d s o f c o n t r o l t h a t m a n i p u l a t e t h e
e n v i r o n m e n t o f b e h a v i o r r a t h e r t h a n t h e b e h a v i o r i t s e l f . B e h a v i o r r e m a i n s
t h e u l t i m a t e t a r g e t , b u t b e h a v i o r i s i n f l u e n c e d b y c h a n g i n g t h e c o n d i t i o n s
u n d e r w h i c h i n s t i t u t i o n s a n d p e r s o n s o p e r a t e r a t h e r t h a n a c t i n g o n t h e
i n s t i t u t i o n s o r p e r s o n s t h e m s e l v e s .

I t w i l l b e r e c o g n i z e d t h a t t h i s i s t h e n o r m o f c o m p o n e n t 1 s t a t e d a
b i t d i f f e r e n t l y f o r c o m p o n e n t 3 . I t i s e m e r g i n g a s t h e c h i e f n o r m o f t h e

m o d e l .

E s t a b l i s h l e g i t i m a c y :

( a ) L e g i t i m a c y : c o m m u n i t y v a l u e s a n d b e l i e f s .
( b ) P o l i t i c a l c r e d i b i l i t y : c o m m u n i t y i n t e r e s t s .
( c ) S t r a t e g y a n d t a c t i c s .

O b s e r v a t i o n : T h e n o r m i s t h a t t o b e e f f e c t i v e p r o g r a m s o f e c o s y s t e m
r e h a b i l i t a t i o n m u s t b e l e g i t i m a t e a n d p o l i t i c a l l y c r e d i b l e . T h e y m u s t b e
c o n n e c t e d i n a p o s i t i v e w a y t o t h e v a l u e s , i n t e r e s t s , a n d b e l i e f s o f t h e
c o m m u n i t i e s i n w h i c h t h e y a r e t o t a k e e f f e c t . I f t h e y a r e n o t , t h e y w i l l
f a i l . O n a n o p e r a t i o n a l l e v e l , t h e n o r m p r e s c r i b e s a s e a r c h f o r
s t r a t e g i e s a n d t a c t i c s t o s e c u r e l e g i t i m a c y .

O r g a n i z a t i o n a l s t r u c t u r e :

( a ) D i s c o v e r c o m m o n v a l u e s a n d p u r p o s e s .
( b ) J o i n t a c t i o n v i a p e r s u a s i o n o r c o e r C i o n .
( c ) I n s t i t u t i o n a l i z a t i o n .
( d ) S y m b o l i c a c t i o n .
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O b s e r v a t i o n : T h e n o r m h e r e i s t o s t a b i l i z e p r o g r a m f u n c t i o n s s o t h a t
p o l i c i e s c a n b e s u s t a i n e d a n d i m p l e m e n t e d o v e r t i m e . T h i s r e q u i r e s t h a t

. o r g a n i z a t i o n , p o l i c y , a n d t h e i m p l e m e n t a t i o n o f p o l i c y b e c l o s e l y
c o n n e c t e d a n d t h a t t h e c o n n e c t i o n s b e g i v e n c o n s c i o u s a n d c l o s e s c r u t i n y .
I f t h e f i r s t f o u r c o m p o n e n t s o f t h e m o d e l h a v e m e t t h e i r n o r m s ,
o r g a n i z a t i o n s h o u l d b e a c h i e v e d w i t h r e l a t i v e e a s e . B u t w h a t t h i s n o r m
c a l l s a t t e n t i o n t o i s t h a t t h e f o r m a n d o p e r a t i o n o f t h e p o l i c y m a k i n g
o r g a n i z a t i o n r e q u i r e s i t s o w n a t t e n t i o n b e c a u s e i t c a n h a v e a n i n d e p e n d e n t
i n f l u e n c e o n t h e c h a n c e s o f m a k i n g a n d i m p l e m e n t i n g s u c c e s s f u l p o l i c i e s .

S t r e n g t h s a n d W e a k n e s s e s o f t h e F u t u r e o f t h e B a y

F O B h a s b e e n o p e r a t i v e f o r t h r e e y e a r s a n d i t i s n o w p o s s i b l e t o a s s e s s
s o m e o f t h e s t r e n g t h s a n d w e a k n e s s e s o f t h e p r o g r a m . W h a t f o l l o w s i s a
s e l e c t i v e l o o k a t t h e s t r e n g t h s a n d w e a k n e s s e s o f F O B t o d a t e .

1 . A s a n o r g a n i z a t i o n F O B i s a n a d v i s o r y b o d y ; a s s u c h i t c a n b r i n g t o
i t p e o p l e o r a g e n c i e s t h a t o t h e r w i s e m i g h t n o t w a n t t o p a r t i c i p a t e . F O B
i s n o t a t h r e a t e n i n g p r o g r a m b e c a u s e i t h a s n e i t h e r a u t h o r i t y n o r p o w e r .
A g e n c i e s w i l l h e s i t a t e b e f o r e p a r t i c i p a t i n g i n a p r o g r a m w i t h a p o w e r f u l
o r g a n i z a t i o n a t i t s c e n t e r f o r f e a r o f l o s i n g a d e g r e e o f a u t o n o m y . O n e
f e a t u r e o f t h e e x i s t i n g s t r u c t u r e o f a u t h o r i t y i s t h a t a g e n c i e s a r e
s e l f — p r o t e c t i v e a n d j e a l o u s o f t h e i r a u t h o r i t y a n d a u t o n o m y . S t i l l , a
m a j o r p l u s f o r F O B i s t h a t t h e i n s t i t u t i o n s t h a t c o m p r i s e i t s m e m b e r s h i p
g o t t o g e t h e r i n t h e f i r s t p l a c e .

T h e l e v e l o f p a r t i c i p a t i o n i n F O B h a s b e e n m i x e d . P a r t i c i p a t i o n b y
m e m b e r s o f t h e t e c h n i c a l a d v i s o r y c o m m i t t e e h a s b e e n p a r t i c u l a r l y g o o d .
T h e s a m e c a n n o t b e s a i d o f t h e s t e e r i n g c o m m i t t e e . T h e r e a s o n s f o r t h e
l o w e r l e v e l o f p a r t i c i p a t i o n o f t h e s t e e r i n g c o m m i t t e e a r e u n c l e a r , b u t i t
c a n b e h y p o t h e s i z e d t h a t :

( a ) O n c e t h e i n i t i a l p e r i o d o f t h r e a t a n d u n c e r t a i n t y w a s o v e r , o n c e t h e
a g e n c i e s h a d a d a p t e d t o t h e c h a n g e s i n t h e i r e n v i r o n m e n t i n t r o d u c e d
b y t h e n e w n a t i o n a l a d m i n i s t r a t i o n , t h e n e e d f o r c o o p e r a t i o n a n d f o r
F O B a s a p r o t e c t i v e o r g a n i z a t i o n w a s n o t a s p r e s s i n g . P a r t i c i p a t i o n
i n F O B t h e r e f o r e d e c l i n e d a s a p r i o r i t y a n d a g e n c y r e s o u r c e s w e r e
u s e d i n o t h e r p u r s u i t s .

( b ) O n c e t h e B L R P C h a d b e e n g i v e n i t s c h a r g e t o f i n d a c o n t r o v e r s i a l
i s s u e a n d r e s o l v e i t w i t h i n a y e a r , t h e r e w a s n o t h i n g e l s e f o r t h e
s t e e r i n g c o m m i t t e e t o d o . A l t h o u g h t h e s t e e r i n g c o m m i t t e e h a d a g r e e d
t h a t i t s p r i n c i p a l f o c u s w a s t h e w a t e r s o f G r e e n B a y , t h e c o m m i t t e e
h a d n e v e r c o n c e i v e d o f i t s e l f a s a b o d y e n g a g e d i n t h e s e a r c h f o r
c o m p r e h e n s i v e s o l u t i o n s t o c o m p l e x m u l t i — d i m e n s i o n a l p r o b l e m s . T h e
s t e e r i n g c o m m i t t e e d i d n o t a d o p t t h e G L E R f o r m u l a o f s e e k i n g
c o m p r e h e n s i v e s o l u t i o n s t o e c o s y s t e m p r o b l e m s b a s e d o n e c o l o g i c a l
p r i n c i p l e s a n d r e h a b i l i t a t i v e s t r a t e g i e s .
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( c ) T h e c o m m i t t e e h a d n o s t a b i l i z e d o n g o i n g o r g a n i z a t i o n a l f u n c t i o n s t h a t
r e q u i r e d s u s t a i n e d p a r t i c i p a t i o n . T h e n e e d t o p a r t i c i p a t e w a s l o w
a n d t h e r e f o r e t h e l e v e l o f p a r t i c i p a t i o n w a s l o w .

T h e a n n u a l F u t u r e o f t h e B a y c o n f e r e n c e s h a v e b e e n m o d e r a t e l y
s u c c e s s f u l . T h e y h a v e s u c c e e d e d i n g e t t i n g s o m e m e d i a a t t e n t i o n , i n
f o c u s i n g s o m e p u b l i c a t t e n t i o n o n t h e B a y o f G r e e n B a y , a n d i n g i v i n g a
b o o s t a n d a n i n d u c e m e n t t o t h e F O B p r o c e s s .

T h e B L R P C , t h e l e a d a g e n c y i n F O B , h a s p e r f o r m e d c r e d i b l y . I t
a c c e p t e d a c h a r g e f r o m t h e s t e e r i n g c o m m i t t e e f o r w h i c h i t h a d n o
p a r t i c u l a r p o l i t i c a l s u p p o r t a n d n o f u n d i n g a n d i t c a r r i e d i t t h r o u g h t o
c o m p l e t i o n w i t h i n t h e a l l o t e d t i m e . T h e c o i n c i d e n t a l t i m i n g o f t h e
s t e e r i n g c o m m i t t e e ' s c h a r g e a n d t h e c o a s t a l p r o g r a m ' s g r a n t o f f u n d s
a s s i s t e d t h e e f f o r t b u t i t d o e s n o t t a k e a w a y f r o m i t . W h a t t h a t
f o r t u i t o u s c i r c u m s t a n c e h i g h l i g h t s i s t h a t F O B h a s i n a d e q u a t e f i n a n c i a l
s u p p o r t .

P o i n t n u m b e r 4 t o u c h e s a m a j o r w e a k n e s s o f F O B , p r a c t i c a l o p e r a t i n g
c a p a b i l i t y . T h e p r o g r a m d o e s n o t h a v e t h e r e s o u r c e s t o e n g a g e i n m a j o r
e f f o r t s w i t h r e g a r d t o t h e w a t e r s o f G r e e n B a y . U n l e s s s o m e m a j o r s o u r c e
o f s u p p o r t f o r a n o n g o i n g p r o g r a m i s f o r t h c o m i n g , F O B w i l l c o n t i n u e t o
p l a y a l i m i t e d r o l e i n i m p r o v i n g t h e c o n d i t i o n o f t h e G r e e n B a y e c o s y s t e m .

F O B n e e d s p o l i t i c a l s u p p o r t a s w e l l a s f i n a n c i a l s u p p o r t , a n d i n a
s e n s e t h e t w o m e r g e . F O B n e e d s p o l i t i c a l s u p p o r t i n o r d e r t o r e c e i v e
f i n a n c i a l s u p p o r t , a n d g r e a t e r f i n a n c i a l s u p p o r t w o u l d i n c r e a s e p o l i t i c a l
s u p p o r t . T h e p o l i t i c a l s u p p o r t h a s t o c o m e f r o m s e v e r a l l e v e l s . F i r s t ,
i t m u s t c o m e f r o m t h e s t a t e l e v e l b e c a u s e m o s t f e d e r a l i n t e r e s t i n t h e B a y
i s d i r e c t l y t i e d i n t o s o m e s t a t e o r g a n i z a t i o n ; f o r e x a m p l e , E P A a n d t h e
C o r p s o f E n g i n e e r s a r e d i r e c t l y r e l a t e d t o t h e D e p a r t m e n t o f N a t u r a l
R e s o u r c e s ( D N R ) , a n d s o o n . I n a d d i t i o n , b a s i c r e c o g n i t i o n b y t h e
G o v e r n o r ' s O f f i c e a n d t h e O f f i c e o f t h e S e c r e t a r y o f D N R w o u l d h e l p
p r o m o t e t h e p o l i t i c a l r e c o g n i t i o n a n d p o l i t i c a l c r e d i b i l i t y o f F O B .

E v e n w e r e f i n a n c i a l a n d p o l i t i c a l s u p p o r t f o r t h c o m i n g , t w o b a s i c
w e a k n e s s e s o f F O B w o u l d r e m a i n . F i r s t , t h e s t e e r i n g c o m m i t t e e m u s t r e a c h
d e c i s i o n s t h r o u g h s o m e f o r m o f c o n s e n s u s . T h i s i s d i f f i c u l t t o d o , i t
t a k e s t i m e , e f f o r t , a n d r e s o u r c e s , a n d r e s u l t s i n o p p o r t u n i t y c o s t s .
S e c o n d , a s a n o r g a n i z a t i o n F O B i s a n a d v i s o r y b o d y . T h i s h a s i t s
a d v a n t a g e s , a s h a s b e e n n o t e d , b u t i t a l s o h a s i t s d r a w b a c k s . N o o n e n e e d
f o l l o w F O B ' s a d v i c e , n o m a t t e r h o w t e c h n i c a l l y s o u n d i t m a y b e . A n d i f
i t s a d v i c e i s n o t h e e d e d , F O B i s h e l p l e s s .

I n s u m , F O B i s a w o r t h w h i l e e f f o r t t h a t s h o u l d b e c o n t i n u e d w i t h a
h i g h e r l e v e l o f f i n a n c i a l a n d p o l i t i c a l s u p p o r t . F O B i s n o t , h o w e v e r , a
m e a n s t o c o m p r e h e n s i v e e c o s y s t e m m a n a g e m e n t b a s e d o n r e h a b i l i t a t i v e
s t r a t e g i e s . F o r t h a t , s o m e t h i n g e l s e i s n e e d e d .
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P a r t I I

T h e C a l l f o r C o n s e n s u s *

T h e G r e a t L a k e s E c o s y s t e m R e h a b i l i t a t i o n S t u d i e s ( G L E R I a n d G L E R I I )

c o n c l u d e w i t h t h e p r o p o s i t i o n t h a t s u c c e s s f u l i m p l e m e n t a t i o n o f r e h a b i l i t a t i v e

s t r a t e g i e s w i l l r e q u i r e a f f i r m a t i v e p o l i c i e s b a s e d o n e c o l o g i c a l p r i n c i p l e s

w i t h i n t h e e x i s t i n g s t r u c t u r e o f i n s t i t u t i o n a l a u t h o r i t y : l o c a l , r e g i o n a l ,

s t a t e , a n d f e d e r a l , a n d w i l l d e p e n d u p o n c o o p e r a t i v e a c t i o n o n t h e p a r t o f

m a n y a g e n c i e s a n d i n s t i t u t i o n s i n t h e p r i v a t e a s w e l l a s t h e p u b l i c s e c t o r .

T h e a u t h o r s c o n c l u d e :

“ . . . T h e a g e n c i e s a n d u s e r g r o u p s a s s o c i a t e d w i t h t h e B a y h a v e a l o n g

h i s t o r y o f l i m i t e d c o o p e r a t i o n . A s a r e s u l t , t h e p r e s e n t a d h o c p o l i c i e s

d o n o t p r o m o t e r e h a b i l i t a t i o n . T h e c u r r e n t m o m e n t u m m u s t b e r e d i r e c t e d

t o w a r d a m a n a g e m e n t c o n s e n s u s b a s e d u p o n s o u n d e c o l o g i c a l p r i n c i p l e s .

G o v e r n i n g b y c o n s e n s u s i s v e r y d i f f i c u l t . I t d e p e n d s u p o n a b r o a d b a s e d

u n d e r s t a n d i n g o f a p r o b l e m a n d t h e a l t e r n a t i v e s o l u t i o n s t o t h a t p r o b l e m .

I t a l s o d e p e n d s u p o n l o n g — t e r m c o m m i t m e n t b y p u b l i c a n d p r i v a t e s e c t o r s t o

c o o r d i n a t e t h e u s e o f r e s o u r c e s n e c e s s a r y f o r r e h a b i l i t a t i o n . F u r t h e r . i t

d e p e n d s u p o n s i g n i f i c a n t l o c a l c i t i z e n i n v o l v e m e n t w h i c h i n c l u d e s f r e q u e n t

c o n t a c t w i t h l o c a l e l e c t e d o f f i c i a l s a s w e l l a s e l e c t e d r e p r e s e n t a t i v e s i n

s t a t e a n d f e d e r a l g o v e r n m e n t .

T h e l i m i t a t i o n t o r e h a b i l i t a t i o n o f t h e G r e a t L a k e s a p p e a r s t o b e m o r e o f

a n e n t a n g l e m e n t o f i n s t i t u t i o n a l a r r a n g e m e n t s t h a n k n o w i n g w h a t h a s t o b e

d o n e i n a n e c o l o g i c a l s e n s e . “ ( H a r r i s , e t a l . , l 9 8 2 . )

T h e a r g u m e n t , t o r e p h r a s e i t , i s t h a t b e c a u s e n o s i n g l e a g e n c y o r

i n s t i t u t i o n h a s e i t h e r t h e r e s p o n s i b i l i t y o r t h e a u t h o r i t y f o r t h e w h o l e

e c o s y s t e m , s u c c e s s f u l i m p l e m e n t a t i o n o f a n y p l a n w i l l d e p e n d u p o n s o m e f o r m o f

c o n s e n s u s m a n a g e m e n t . P a r t I I o f t h i s p a p e r w i l l t a k e t h i s a r g u m e n t a s a

h y p o t h e s i s a n d w i l l , b y m e a n s o f a s e l e c t i v e l i t e r a t u r e r e v i e w , e x a m i n e t h e

f e a s i b i l i t y o f c o n s e n s u s m a n a g e m e n t a s a s t r a t e g y f o r c o m p r e h e n s i v e e c o s y s t e m

r e h a b i l i t a t i o n .

C o n c e p t u a l a n d T h e o r e t i c a l I s s u e s o f C o n s e n s u s M a n a g e m e n t

T h e t h e o r e t i c a l l i t e r a t u r e b e g i n s w i t h s k e p t i c i s m a b o u t t h e p o t e n t i a l o f

c o n s e n s u s m a n a g e m e n t a n d e n d s w i t h t h e a b a n d o n m e n t o f t h e c o n c e p t o f c o n s e n s u s

a n d w i t h t h e c a l l f o r a u t h o r i t y t o o v e r c o m e t h e i n t r i n s i c d i l e m m a s o f

c o n s e n s u s . T h e s e d i f f i c u l t i e s , e a c h o f w h i c h i s a s t r u c t u r a l b a r r i e r * * t o

c o n s e n s u s , m a y b e c a t e g o r i z e d a s f o l l o w s :

l . T h e d i s t r i b u t i o n o f d i s c r e t i o n ;

2 . F r e e r i d e r p r o b l e m ;

3 . C o n s e n s u s a n d t h e c a l c u l u s o f s e l f — i n t e r e s t ;

* T h i s s e c t i o n i s a d o p t e d f r o m a m o r e e x t e n d e d t r e a t m e n t o f c o n s e
n s u s

m a n a g e m e n t i n Y a r b r o u g h , 1 9 8 4 .

* * T h e o p e r a t i o n a l b a r r i e r s a r e p r e s e n t e d i n t h e c a s e s t u d y l i t e r a t u r
e .
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4 . D i l e m m a s o f t h e c o s t / b e n e f i t s t r u c t u r e :
a . d e p r i v a t i o n c o s t ;
b . o p p o r t u n i t y c o s t ;
c . t h e c o s t o f a u t h o r i t y ; a n d

5 . T h e r a t i o n a l i t y o f i n h i b i t i n g r a t i o n a l m a n a g e m e n t .

E a c h d i f f i c u l t y w i l l b e d i s c u s s e d i n t u r n .

1 . T h e d i s t r i b u t i o n o f d i s c r e t i o n :

S t o n e ( 1 9 7 8 ) a r g u e s t h a t c o m p r e h e n s i v e n e s s a n d c o o r d i n a t i o n a r e
i n c o m p a t i b l e w i t h a w i d e d i s t r i b u t i o n o f d e c i s i o n m a k i n g d i s c r e t i o n . I f
p l a n n i n g f o r a n y t h i n g ( e . g . , e c o s y s t e m r e h a b i l i t a t i o n ) r e q u i r e s
c o m p r e h e n s i v e n e s s i t i s o b v i o u s t h a t t h e a v a i l a b i l i t y o f d e c i s i o n m a k i n g
d i s c r e t i o n i n n u m e r o u s p u b l i c a n d p r i v a t e h a n d s " p r e c l u d e s s u c h
c o m p r e h e n s i v e n e s s “ . T h i s c a n n o t b e a v o i d e d b y a s s u m i n g t h a t t h e r e i s a
l a t e n t o r “ u n c o n s c i o u s “ c o n s e n s u s o f g o a l s w a i t i n g t o e m e r g e a m o n g
d e c i s i o n m a k e r s i n t h e p u b l i c a n d p r i v a t e s e c t o r s . 0 n t h e c o n t r a r y , a s i s
e v i d e n c e d b y t h e n u m e r o u s c o n f l i c t s b e t w e e n g o v e r n m e n t a n d p r i v a t e g r o u p s ,
t h e s i t u a t i o n i s m o r e o f t e n o n e o f d i s s e n s i o n . N o r c a n d i s s e n s i o n b e
o v e r c o m e a n d c o n s e n s u s c r e a t e d t h r o u g h p r o c e s s e s t h a t d e v e l o p s h a r e d
p u r p o s e s . “ T h i s i s n o t a s o c i e t y b a s e d u p o n a p e r c e i v e d i n t e g r a t e d
n a t i o n a l i n t e r e s t , b u t o n e i n w h i c h s p e c i a l i z e d i n t e r e s t s a r e a t o d d s w i t h
e a c h o t h e r . “ ( S t o n e , 1 9 7 8 . )

T h i s p r i n c i p l e a p p l i e s t o o t h e r p o l i t i c a l a r e n a s . N e i t h e r s t a t e s n o r
r e g i o n s n o r l o c a l i t i e s a r e s o c i e t i e s b a s e d u p o n p e r c e i v e d i n t e g r a t e d
i n t e r e s t s , b u t a r e o n e s i n w h i c h s p e c i a l i z e d i n t e r e s t s a r e a t o d d s w i t h
e a c h o t h e r . T h e s i t u a t i o n i s m a d e m o r e d i f f i c u l t b e c a u s e f r e q u e n t l y
p r o g r a m s p u r s u e d b y g o v e r n m e n t a l a c t o r s c o n f l i c t w i t h t h o s e p u r s u e d b y
a c t o r s i n t h e p r i v a t e s e c t o r . T h e c r u c i a l p r o b l e m i s t h a t c o n f l i c t i n g
c r i t e r i a a n d c o n f l i c t i n g g o a l s a r e b u i l t i n t o t h e s t r u c t u r e o f o u r
p o l i t i c a l e c o n o m y a n d c a n n o t b e a v o i d e d o r o v e r c o m e i n a n y c o m p r e h e n s i v e
w a y . P r i v a t e f i r m s w i l l e x e r c i s e t h e i r d i s c r e t i o n b a s e d o n " r e a s o n a b l e "
b u s i n e s s c r i t e r i a . T h i s c a n d e f e a t a p u b l i c e f f o r t s u c h a s e c o s y s t e m
r e h a b i l i t a t i o n w h e r e t h e c r i t e r i a f o r d e c i s i o n m u s t b e b a s e d o n e c o l o g i c a l
p r i n c i p l e s . P u b l i c i n s t i t u t i o n s , o n t h e o t h e r h a n d , w i l l f o c u s o n
s p e c i f i c i n s t i t u t i o n a l p r o g r a m s a n d d e s i r e d a g e n c y o b j e c t i v e s w i t h o u t
r e g a r d t o b r o a d e r g o a l s o r t o a c o m p r e h e n s i v e p u b l i c i n t e r e s t . T h i s v a s t
d i s t r i b u t i o n o f d i s c r e t i o n i n p u b l i c a n d p r i v a t e h a n d s , a n i n h e r e n t
f e a t u r e o f t h e e x i s t i n g i n s t i t u t i o n a l s t r u c t u r e , m e a n s t h a t p l a n n i n g b y
b o t h g o v e r n m e n t a l a g e n c i e s a n d p r i v a t e f i r m s i s " . . . d e s t i n e d t o f a l l s h o r t
o f i n t e n d e d r e s u l t s “ . ( S t o n e , l 9 7 8 . )

S t o n e ' s a n a l y s i s y i e l d s t h r e e p r o p o s i t i o n s i m p o r t a n t t o t h e c o n c e p t
o f c o n c e n s u s m a n a g e m e n t .

F i r s t , s t r u c t u r e i s w h a t g o v e r n s , a n d s t r u c t u r e i s n o t n e u t r a l ;
i t i s b i a s e d t o w a r d s o m e a p p r o a c h e s t o m a n a g e m e n t a n d a g a i n s t
o t h e r s . T h e e x i s t i n g s t r u c t u r e o f g o v e r n m e n t a l a u t h o r i t y a n d
m a r k e t e n t e r p r i s e d e f i n e s t h e e s s e n t i a l t e r m s a n d c o n d i t i o n s o f
p l a n n i n g a n d m a n a g e m e n t .
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T h i s b e i n g t h e c a s e , a t t e m p t s a t e c o s y s t e m m a n a g e m e n t w i l l b e
f r u s t r a t e d . T h e e x i s t i n g s t r u c t u r e w i l l p r e c l u d e c o m p r e h e n s i v e

e c o s y s t e m m a n a g e m e n t .

S e c o n d , t h e b e s t t h a t c a n b e a c h i e v e d i s t o b a l a n c e c o m p e t i n g
i n t e r e s t s , b u t t h i s i s a f a r c r y f r o m p l a n n i n g .

T h i r d , . . . t h e e x i s t i n g s t r u c t u r e i s o n e o f d i s s e n s i o n n o t
c o n s e n s u s . ( Y a r b r o u g h , l 9 8 4 . )

I n s u m , c o n s e n s u s m a n a g e m e n t c o n f r o n t s a n i n t r i n s i c d i l e m m a : t h e
e s s e n c e o f c o n s e n s u s m a n a g e m e n t i s t o a c c e p t t h e e x i s t i n g s t r u c t u r e o f
a u t h o r i t y a n d t o a t t e m p t t o i m p l e m e n t p l a n s a n d p o l i c i e s w i t h i n i t . B u t
t o a c c e p t t h e e x i s t i n g s t r u c t u r e o f a u t h o r i t y i s t o a c c e p t a n i n h e r e n t
s t r u c t u r e o f d i s s e n s i o n a n d a d i s t r i b u t i o n o f d i s c r e t i o n t h a t p r e c l u d e s
c o m p r e h e n s i v e m a n a g e m e n t . V i e w e d f r o m t h i s t h e o r e t i c a l p e r s p e c t i v e ,

c o n s e n s u s m a n a g e m e n t — — b e c a u s e o f i t s b a s i c n a t u r e - — c a n o f f e r n o @

o p e r a t i o n a l g u i d a n c e t o w a r d e c o s y s t e m r e h a b i l i t a t i o n .

T h e f r e e r i d e r p r o b l e m :

T o u n d e r s t a n d t h e f r e e r i d e r p r o b l e m , c o n s e n s u s m u s t b e m o r e

p r e c i s e l y d e f i n e d . C o n s e n s u s s h o u l d b e c o n c e i v e d o f a s a p r o c e s s a n d a s a ;

d e c i s i o n r u l e . A s a p r o c e s s c o n s e n s u s i s a w a y o f r e a c h i n g d e c i s i o n s b y E

m e a n s o f d i a l o g u e a n d t h e s h a r i n g o f i n f o r m a t i o n a n d u n d e r s t a n d i n g s , a *

p r o c e s s o f b a r g a i n i n g , n e g o t i a t i n g . a n d c o m p r o m i s e . A s a d e c i s i o n r u l e

c o n s e n s u s i s a t o r n e a r t h e p o l e o f u n a n i m i t y . A d e c i s i o n r u l e i s a r u l e

b y w h i c h a n i n s t i t u t i o n o r a s e t o f i n s t i t u t i o n s r e a c h e s a d e c i s i o n . T h e

r u l e p r e s c r i b e s h o w a n d b y w h o m d e c i s i o n s a r e t o b e m a d e . D e c i s i o n r u l e s g

c a n r a n g e f r o m t h e i m p o s i t i o n o f a d e c i s i o n b y a s i n g l e a c t o r t o u n a n i m o u s 3 %

c o n s e n t o f a l l a c t o r s . C o n s e n s u s , t o r e p e a t , c o m e s c l o s e t o r e q u i r i n g 5

u n a n i m o u s c o n s e n t . T h i s i s s o b e c a u s e a c t o r s i n a c o n s e n s u s m a n a g e m e n t

a r r a n g e m e n t a r e a u t o n o m o u s w i t h r e s p e c t t o t h e a r r a n g e m e n t ; t h a t i s t o a

s a y , t h e d e c i s i o n r u l e i s o n e o f w i l l i n g c o n s e n t a n d a c t o r s m a y c h o o s e t o

a g r e e o r n o t t o a g r e e a c c o r d i n g t o t h e i r o w n c r i t e r i a .

  

O s t r o m a n d O s t r o m ( 1 9 7 l ) a r g u e t h a t o n e c o n s e q u e n c e o f u s i n g

c o n s e n s u s a s a d e c i s i o n r u l e i n t h e m a n a g e m e n t o f a c o m m o n p o o l r e s o u r c e g

( e c o s y s t e m m a n a g e m e n t , f o r e x a m p l e ) w i l l b e t h e r e l a t i v e l a c k o f a t t e n t i o n é

t o i n v e s t m e n t i n p r o j e c t s w h i c h p r o v i d e a c o m m o n ( c o l l e c t i v e ) b e n e f i t . 3

T h i s r e s u l t s f r o m a d i l e m m a i n t r i n s i c t o c o n s e n s u s d e c i s i o n m a k i n g : t h e :

f r e e r i d e r p r o b l e m .

T a k e , f o r e x a m p l e , a c o l l e c t i v e g o o d s u c h a s e c o s y s t e m

r e h a b i l i t a t i o n . T h i s i s d i f f i c u l t t o d i v i d e a n d d i s t r i b u t e t o i n d i v i d u a l

a c t o r s a c c o r d i n g t o t h e i r c o n t r i b u t i o n t o i t s c o s t . A n a c t o r w h o i s

u n w i l l i n g t o c o n t r i b u t e t o t h e c o s t o f e c o s y s t e m r e h a b i l i t a t i o n w i l l s t i l l

r e c e i v e t h e b e n e f i t s o f r e h a b i l i t a t i o n b e c a u s e i t i s i n f e a s i b l e t o p r e v e n t

t h e r e c e p t i o n o f t h e b e n e f i t .

S i m i l a r l y , a n a c t o r w h o r e f u s e s t o c u r t a i l u s e o f t h e r e s o u r c e t h a t

i s t o b e m a n a g e d m a y p r o f i t a l l t h e m o r e i f o t h e r s c u r t a i l t h e i r o w n u s e .
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T h i s d i l e m m a f r u s t r a t e s c o n s e n s u s a n d a s a r e s u l t , m a n y a c t i o n s t h a t w o u l d
p r o v i d e c o l l e c t i v e b e n e f i t s a r e n o t u n d e r t a k e n . N o s t r a t e g y o f c o n s e n s u s
m a n a g e m e n t i s l i k e l y t o b e e f f e c t i v e , t h e n , “ . . . u n l e s s i t c a n i n s u r e t h a t
m o s t a c t o r s c o n t r i b u t e t h e i r s h a r e o f t h e c o s t o f p r o v i d i n g a n i n d i v i s i b l e
g o o d o r s e r v i c e , w h e t h e r t h e c o s t b e a f i n a n c i a l c o n t r i b u t i o n t o s o m e
p r o j e c t o r a l i m i t a t i o n o n t h e u s e o f s o m e r e s o u r c e " . ( G o e t z e a n d G o d w i n ,
l 9 8 2 . ) I n o t h e r w o r d s , u n l e s s t h e r e i s s o m e a r r a n g e m e n t r e g u i r i n g o t h e r
b e n e f i t e d a c t o r s t o c o n t r i b u t e t h e i r f a i r s h a r e , e a c h a c t o r w i l l b e
c o n c e r n e d t h a t s o m e o t h e r a c t o r w i l l g e t a “ f r e e r i d e " .

O n e m a j o r f e a t u r e i s s h a r e d b y e a c h s t r a t e g y p r o p o s e d f o r o v e r c o m i n g
t h i s i n t r i n s i c t e n d e n c y t o w a r d t h e s u b o p t i m a l p r o v i s i o n o f c o l l e c t i v e
b e n e f i t s . I t i s t h e p r e s c r i p t i o n f o r a n a u t h o r i t a t i v e i n s t i t u t i o n t h a t
c a n f o r c e a c t o r s t o p a y t h e i r f a i r s h a r e o f t h e c o s t . T h e u s e o f
a u t h o r i t y t o c o m p e l a c t i o n s , h o w e v e r , i s n o t c o n s e n s u s m a n a g e m e n t , n o r i s
t h e d e c i s i o n r u l e a c o n s e n s u a l o n e . I n t h e e n d , t h e f r e e r i d e r d i l e m m a
l e a d s t o t h e a b a n d o n m e n t o f c o n s e n s u s m a n a g e m e n t . I t c a l l s f o r a u t h o r i t y

t o o v e r c o m e t h e i n t r i n s i c d i f f i c u l t i e s o f c o n s e n s u s .

C o n s e n s u s a n d t h e C a l c u l u s o f S e l f - I n t e r e s t :

O s t r o m a n d O s t r o m ( l 9 7 l ) a r g u e , a s d o o t h e r s , t h a t b e c a u s e
i n s t i t u t i o n a l a c t o r s f o l l o w a c a l c u l u s o f s e l f — i n t e r e s t , w h e n a d e c i s i o n
r u l e o f c o n s e n s u s i s i m p o s e d u p o n a c o m p e t i t i v e c o m m o n p o o l s i t u a t i o n , t h e
a c t o r s , w h e t h e r c o r p o r a t e o r g o v e r n m e n t a l , w i l l b e l e d t o a d o p t a n y o r a l l
o f t h e s e p a t t e r n s o f b e h a v i o r : ( a ) t o c o n c e a l o r m i n i m i z e a c c e s s t o
e s s e n t i a l i n f o r m a t i o n ; ( b ) t o i g n o r e a d v e r s e i m p a c t s o n t h e c o m m o n p o o l
r e s o u r c e i n t h e c o n d u c t o f o n e ' s o w n a c t i v i t i e s ; ( c ) a n d / o r t o p u r s u e a
h o l d — o u t s t r a t e g y i n r e l a t i o n t o o t h e r a c t o r s d r a w i n g u p o n t h e s a m e c o m m o n

p o o l r e s o u r c e .

I t i s n e c e s s a r y i n a p r o g r a m o f c o n s e n s u s m a n a g e m e n t t h a t t h e
i n s t i t u t i o n s n e c e s s a r y t o t h e m a n a g e m e n t o f t h e r e s o u r c e s h a r e i n f o r m a t i o n
a b o u t t h e i r a c t i v i t i e s r e l a t i v e t o t h e r e s o u r c e . B u t b e c a u s e i n f o r m a t i o n
a b o u t a n y o n e i n s t i t u t i o n a l a c t o r ' s u s e o f t h e r e s o u r c e m a y l e a d o t h e r
a c t o r s t o t r y t o a l t e r o r s t o p i t s a c t i v i t i e s , a n i n d i v i d u a l a c t o r m a y
a t t e m p t t o c o n c e a l o r a t l e a s t m i n i m i z e d i s t r i b u t i o n o f i n f o r m a t i o n a b o u t
i t s u s e o f t h e r e s o u r c e . T h i s u n d e r m i n e s c o n s e n s u s m a n a g e m e n t . F u r t h e r ,
u n l e s s t h e b e n e f i t / c o s t c a l c u l u s o f a l l s i m i l a r l y s i t u a t e d a c t o r s c a n b e
c h a n g e d a n d c a n b e m a d e r o u g h l y s i m i l a r , n o r e a l c o l l e c t i v e b e n e f i t w i l l
b e f o r t h c o m i n g b e c a u s e a c t o r s m a y b e l e d t o i g n o r e t h e g e n e r a l
c o n s e q u e n c e s o f t h e i r i n d i v i d u a l a c t i o n s . F o r e x a m p l e , i f o n e e n t e r p r i s e
o r a g e n c y c h o o s e s t o a l t e r i t s o w n a c t i o n s o a s t o t a k e i n t o a c c o u n t t h e
s o c i a l c o s t ( e x t e r n a l c o s t ) , i t w i l l s e l d o m h a v e m u c h e f f e c t o n t h e e n t i r e ,
s y s t e m u n l e s s a l l o t h e r s i m i l a r l y s i t u a t e d a c t o r s a l t e r t h e i r c o n d u c t i n
t h e s a m e w a y . T h e r e f o r e , e a c h r e l e v a n t a c t o r m u s t b e e i t h e r i n d u c e d o r
c o m p e l l e d t o a b s o r b ( i n t e r n a l i z e ) t h e s o c i a l c o s t i t c r e a t e s i n o r d e r t h a t
a c t o r s n o t f i n d t h e m s e l v e s a t a c o m p e t i t i v e d i s a d v a n t a g e . I f t h i s i s n o t

d o n e n o f u n d a m e n t a l c h a n g e i n t h e a c c u m u l a t e d i m p a c t s b e i n g m a d e o n t h e
c o m m o n p o o l r e s o u r c e w i l l o c c u r . F i n a l l y , i f a t t e m p t s a r e m a d e t o g a i n
c o n s e n t b y a l l a c t o r s t o v o l u n t a r i l y c h a n g e t h e i r c o n d u c t s o a s t o r e f l e c t
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t h e t o t a l c o s t o f t h e i r a c t i v i t y , s o m e a c t o r s w i l l b e e n t i c e d i n t o

a d o p t i n g h o l d - o u t s t r a t e g i e s . " I f a l l u s e r s e x c e p t a f e w r e d u c e t h e i r

d e m a n d s u p o n a l i m i t e d c o m m o n p o o l r e s o u r c e , t h i s i n c r e a s e s t h e s u p p l y

a v a i l a b l e t o t h o s e w h o h o l d o u t a n d r e f u s e t o g o a l o n g w i t h a v o l o u n t a r y

a r r a n g e m e n t " . ( O s t r o m a n d O s t r o m , l 9 7 1 . ) T h i s c o u l d e n d a n y p r o b a b i l i t y

o f c o n s e n s u s b e c a u s e m o s t a c t o r s w i l l b e u n w i l l i n g t o e n t e r a v o l u n t a r y

a g r e e m e n t r e g a r d i n g t h e u s e o f a r e s o u r c e i f a n y a c t o r i s f r e e t o w i t h d r a
w

f r o m t h e c o n s e n s u s a t w i l l .

T h i s a r g u m e n t , t o o , c o n c l u d e s b y a b a n d o n i n g c o n s e n s u s m a n a g e m e n t i n

f a v o r o f a u t h o r i t y a n d e n f o r c e m e n t :

 

I t i s t h e r e f o r e n e c e s s a r y t o f o r e g o t h e u s e o f w i l l i n g c o n s e n t

i n o r d e r t o g a i n a c a p a b i l i t y t o e n f o r c e j o i n t d e c i s i o n s o n a l l

p a r t i e s . S o l u t i o n s t o c o m m o n p o o l p r o b l e m s i n e v i t a b l y i n v o l v e

s o m e s o r t o f p u b l i c o r g a n i z a t i o n t o a s s u r e c o l l e c t i v e d e c i s i o n s

t h a t c a n b e e n f o r c e d a g a i n s t a l l u s e r s . T h i s r e q u i r e s r e c o u r s e

t o t h e c o e r c i v e c a p a b i l i t i e s i n h e r e n t i n g o v e r n m e n t a u t h o r i t y .

( O s t r o m a n d O s t r o m , l 9 7 1 . )

 

4 . C o s t / B e n e f i t S t r u c t u r e : A l t e r n a t i v e D e c i s i o n R u l e s

( a ) P o t e n t i a l d e p r i v a t i o n c o s t :
l

A l t e r n a t i v e d e c i s i o n r u l e s c a r r y w i t h t h e m d i f f e r e n t d e g r e e s o f
3

p o t e n t i a l d e p r i v a t i o n c o s t . * F o r e x a m p l e , i f t h e d e c i s i o n r u l e i s

t h a t a l l o f t h e s i g n i f i c a n t a n d b i n d i n g d e c i s i o n s w i l l b e m a d e b y o n e

i n s t i t u t i o n , o r s m a l l s e t o f i n s t i t u t i o n s , t h o s e a f f e c t e d a r e l i k e l y

t o d i s a g r e e w i t h m a n y d e c i s i o n s . W i t h t h i s d e c i s i o n r u l e , a f f e c t e d l

a c t o r s m a y e x p e c t t o b e a r h i g h d e p r i v a t i o n c o s t . I n c o n t r a s t , i f a

m a j o r i t y v o t e i s t h e d e c i s i o n r u l e f o r a l l i s s u e s , “ . . . t h o s e a f f e c t
e d

c a n p r e d i c t t h a t t h e y h a v e a c h a n c e o f a g r e e i n g w i t h a t l e a s t
h a l f o f

t h e d e c i s i o n s " . ( O s t r o m a n d O s t r o m , l 9 7 l . )

P o t e n t i a l d e p r i v a t i o n c o s t s t h e r e f o r e w o u l d b e l o w e r u n d e r a

m a j o r i t y d e c i s i o n r u l e t h a n u n d e r a d e c i s i o n r u l e a l l o w i n g
o n l y o n e

o r a f e w t o d e c i d e f o r a l l . T h e p o i n t i s t h a t a s t h e p r o p o r t i o n o f

a g i v e n s e t o f p a r t i c i p a n t s r e q u i r e d t o a g r e e i n c r e a s
e s p o t e n t i a l

d e p r i v a t i o n c o s t s d e c r e a s e . I f u n a n i m o u s c o n s e n t — — t h e l i k e l y r u l e

o f c o n s e n s u s m a n a g e m e n t — i s t h e d e c i s i o n r u l e , p o t e n t i a l d e p r i v
a t i o n

c o s t s w i l l b e z e r o . T h e c o s t o f e f f o r t a n d t i m e t o r e a c h u n a n i m o u s

c o n s e n t c o u l d b e h i g h , h o w e v e r .

( b ) P o t e n t i a l o p p o r t u n i t y c o s t : * *

C o n s e n s u s m a n a g e m e n t r e q u i r e s t h a t a c t o r s m u s t a g r e e ( c o
n s e n t )

t o a d e c i s i o n b e f o r e a c t i o n c a n b e t a k e n . T h i s m e a n s t h a t t i m e ,

* P o t e n t i a l d e p r i v a t i o n c o s t m a y b e d e f i n e d a s t h e p e
r c e i v e d l o s s o f

e f f o r t s , m o n e y , t i m e , a u t o n o m y o r o t h e r r e s o u r c e s .
( Y a r b r o u g h , l 9 8 4 . )

* * 0 p p o r t u n i t y c o s t m a y b e d e f i n e d a s t h e e f f o r t , t i
m e , a n d m o n e y d e v o t e d

t o c o l l e c t i v e d e c i s i o n m a k i n g a n d t h e o p p o r t u n i t i e s f
o r e g o n e w h i l e t h e

d e l i b e r a t i o n s a r e i n p r o c e s s . O p p o r t u n i t y c o s t a n d d e c i s i o n c o s t w i l l b e u s e d

a s s y n o n y m s .
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m o n e y a n d e f f o r t t h a t c o u l d b e u s e d f o r o t h e r p u r p o s e s m u s t b e c o m m i t t e d
t o r e a c h i n g a g r e e m e n t . W h i l e e n g a g e d i n t h e e f f o r t t o a c h i e v e c o n s e n s u s ,
t h e o p p o r t u n i t y t o d o o t h e r t h i n g s m a y b e l o s t a n d , i f b u i l d i n g c o n s e n s u s
t a k e s s o m e t i m e , e v e n m o r e o p p o r t u n i t i e s m a y p a s s b y . " T h e r e f o r e , t i m e ,
m o n e y , a n d e f f o r t d e v o t e d t o c o l l e c t i v e d e c i s i o n m a k i n g a n d t h e
o p p o r t u n i t i e s f o r e g o n e w h i l e d e l i b e r a t i o n s a r e i n p r o c e s s c a n a l l b e
c o n c e p t u a l i z e d a s p o t e n t i a l o p p o r t u n i t y c o s t . “ ( O s t r o m a n d O s t r o m , 1 9 7 1 . )

T h e u n d e r s t a n d i n g t h a t p o t e n t i a l c o s t s o f s o m e s o r t a r e c o n n e c t e d
w i t h t h e c h o i c e o f a n y d e c i s i o n r u l e l e a d s t o t h e r e c o g n i t i o n t h a t t h e
m o s t a c c e p t a b l e d e c i s i o n r u l e f o r d e a l i n g w i t h c o m m o n p o o l r e s o u r c e s
" . . . l i e s s o m e w h e r e b e t w e e n t h e e x t r e m e s o f u n a n i m o u s c o n s e n t a n d
d i c t a t o r s h i p " . ( O s t r o m a n d O s t r o m , 1 9 7 1 . ) D e p r i v a t i o n c o s t s a r e t o o h i g h
w h e n o n e o r a f e w i n s t i t u t i o n s d e c i d e f o r a l l a n d o p p o r t u n i t y c o s t s a r e
t o o h i g h w i t h a r u l e o f u n a n i m o u s c o n s e n t . I t s h o u l d b e n o t e d , h o w e v e r ,
t h a t f o r m a n y i n s t i t u t i o n s t h e c o s t — b e n e f i t r a t i o m a y b e p o s i t i v e w i t h a
r u l e o f u n a n i m o u s c o n s e n t e v e n i f t h e r e s u l t i s a m i n i m a l p r o v i s i o n o f
c o l l e c t i v e b e n e f i t s . T h i s i s s o b e c a u s e i n s t i t u t i o n s p e r c e i v e f e w e r
t h r e a t s t o t h e i r a u t o n o m y w h e n t h e d e c i s i o n r u l e i s u n a n i m i t y . A r u l e o f
u n a n i m o u s c o n s e n t m e a n s t h a t o t h e r i n s t i t u t i o n s c a n n o t d e c i d e o n e v e n t s i n
a g i v e n i n s t i t u t i o n ' s j u r i s d i c t i o n i n d e p e n d e n t o f t h e g i v e n i n s t i t u t i o n ‘ s
w i l l a n d p r e f e r e n c e . ( G o e t z e a n d G o d w i n , 1 9 8 2 . )

O s t r o m a n d O s t r o m , a n d G o e t z e a n d G o d w i n , i d e n t i f y t h e p r o b l e m s
s u r r o u n d i n g t h e u s e o f c o n s e n s u s a s a d e c i s i o n r u l e . T h a t i s t h e s t r e n g t h
o f t h e i r r e s p e c t i v e t h e o r i e s . B u t w h a t t h e y d o n o t t e l l u s i s w h a t w o u l d
b e a n o p t i m a l d e c i s i o n r u l e . T h e t h e o r i e s d o n o t s h o w u s a w a y o u t .

T h e r a t i o n a l i t y o f i n h i b i t i n g r a t i o n a l m a n a g e m e n t :

T h e t h e o r e t i c a l l i t e r a t u r e l e a d s t o t h e u n d e r s t a n d i n g t h a t r a t i o n a l
i n s t i t u t i o n a l a c t o r s b e h a v e i n w a y s t h a t i n h i b i t t h e r a t i o n a l m a n a g e m e n t
o f r e s o u r c e s b e c a u s e t h e b i a s o f t h e i n s t i t u t i o n a l s t r u c t u r e w i t h i n w h i c h
t h e y o p e r a t e m a k e s i t r a t i o n a l f o r t h e m t o d o s o . T h e q u e s t i o n t h i s
r a i s e s i s — w h y ?

T h e p o i n t o f d e p a r t u r e f o r u n d e r s t a n d i n g w h y i t m a y b e r a t i o n a l t o
i n h i b i t r a t i o n a l m a n a g e m e n t i s p r o v i d e d b y G o e t z e a n d G o d w i n ( 1 9 8 2 ) .
U n d e r s t a n d i n g , t h e y w r i t e , b e g i n s w i t h t w o b a s i c a s s u m p t i o n s . T h e f i r s t
i s t h a t i n s t i t u t i o n a l a c t o r s a r e r a t i o n a l a n d p o s s e s s a " u t i l i t y "
f u n c t i o n . I n c l u d e d i n t h i s f u n c t i o n i s t h e c o n c e r n o f a n i n s t i t u t i o n a l
a c t o r f o r t h e w e l f a r e o f t h e i n s t i t u t i o n a n d t h e w e l f a r e o f t h e
i n s t i t u t i o n ' s c o n s t i t u e n t s . T h e s e c o n d a s s u m p t i o n i s t h a t p a r t i c i p a t i o n
i n i n t e r g o v e r n m e n t a l r e s o u r c e m a n a g e m e n t i s " . . . l a r g e l y a f u n c t i o n o f t h e «
i n c e n t i v e s , p o s i t i v e a n d n e g a t i v e , f a c i n g a n i n s t i t u t i o n a l a c t o r " .
( G e o t z e a n d G o d w i n , 1 9 8 2 . ) T h e a u t h o r s c o n t e n d t h a t . . . p o s i t i v e
i n c e n t i v e s a r e e q u i v a l e n t t o t h e b e n e f i t s a c t o r s e x p e c t t o r e c e i v e f r o m
p a r t i c i p a t i o n . . . a n d n e g a t i v e i n c e n t i v e s a r e e q u i v a l e n t t o a n e x p e c t e d c o s t .

B e n e f i t s a r e o f t w o t y p e s : c o l l e c t i v e b e n e f i t s ( c o l l e c t i v e g o o d s )
a n d p r i v a t e b e n e f i t s ( p r i v a t e g o o d s ) Y a r b r o u g h w r i t e s t o t h i s p o i n t :

3 0

 



 

C o l l e c t i v e b e n e f i t s a r e t h o s e p r e f e r r e d o u t c o m e s e x p e c t e d t o
r e s u l t f r o m t h e c o l l e c t i v e d e c i s i o n s a n d a c t i o n s o f t h e
m a n a g e m e n t i n s t i t u t i o n ( o r t h e i n t e r g o v e r n m e n t a l m a n a g e m e n t
p r o g r a m ) . E x a m p l e s a r e . . . e c o s y s t e m r e h a b i l i t a t i o n o r g r e a t e r
w a t e r q u a l i t y . C o l l e c t i v e b e n e f i t s t e n d t o b e i n d i v i s i b l e

1 b e n e f i t s . I n c o n t r a s t , p r i v a t e b e n e f i t s a r e d i v i s i b l e g o o d s
t h a t c a n b e d i s t r i b u t e d i n a n e x c l u s i v e m a n n e r t o p a r t i c u l a r
i n s t i t u t i o n a l a c t o r s . E x a m p l e s a r e e l i g i b i l i t y f o r g r a n t
p r o g r a m s o r i n c r e a s e d b u d g e t a r y s u p p o r t . C o l l e c t i v e g o o d s ,
u n l i k e m o s t p r i v a t e g o o d s , d e p e n d o n c o l l e c t i v e d e c i s i o n s a n d
c o l l e c t i v e a c t i o n s . A n d i f c o l l e c t i v e g o o d s a r e t o s e r v e a s
i n c e n t i v e s t o i n s t i t u i o n a l p a r t i c i p a t i o n a n d c o o p e r a t i o n , t h e n
i n s t i t u t i o n a l a c t o r s m u s t p e r c e i v e t h a t t h e b e n e f i t s a r e l i k e l y
t o b e r e a l i z e d . I n t h e a b s e n c e o f s u c h p e r c e p t i o n s ,
p a r t i c i p a t i o n a n d c o o p e r a t i o n a r e u n l i k e l y t o b e f o r t h c o m i n g .
T h e p r o b l e m i s , i n s t i t u t i o n a l p e r c e p t i o n s c o n f r o n t t h e i n t r i n s i c
d i l e m m a o f c o l l e c t i v e a c t i o n — t h e f r e e r i d e r p r o b l e m * . . . T h e
f r e e r i d e r p r o b l e m i s a n i n t r i n s i c c o m p o n e n t o f t h e i n c e n t i v e
s t r u c t u r e c o n f r o n t i n g w o u l d — b e p a r t i c i p a n t s i n c o l l e c t i v e
a c t i o n . B y w a y o f i l l u s t r a t i o n , e c o s y s t e m r e h a b i l i t a t i o n i s
d i f f i c u l t t o d i v i d e a n d d i s t r i b u t e t o i n d i v i d u a l i n s t i t u t i o n a l
a c t o r s a c c o r d i n g t o t h e i r c o n t r i b u t i o n t o i t s c o s t . A n d i f a n
a c t o r e i t h e r u s e s a h o l d — o u t s t r a t e g y a n d r e f u s e s t o c o n t r i b u t e
t o t h e c o s t o f r e h a b i l i t a t i o n o r r e f u s e s t o c u r t a i l a d v e r s e u s e
o f t h e r e s o u r c e , t h e r e i s n o f e a s i b l e w a y i n a v o l u n t a r y s c h e m e
o f t h i n g s t o p r e v e n t t h e a c t o r f r o m r e a p i n g t h e b e n e f i t o f t h e
c o l l e c t i v e g o o d . T h e c o n s e q u e n c e o f s u c h a n i n c e n t i v e s t r u c t u r e
i s t h a t m a n y a c t i o n s t h a t w o u l d b r i n g a c o l l e c t i v e b e n e f i t a r e
n o t u n d e r t a k e n b e c a u s e o f t h e i n t r i n s i c f l a w i n t h e i n c e n t i v e
s t r u c t u r e . N o c o l l e c t i v e m a n a g e m e n t s c h e m e , w h i c h i s t o s a y n o
c o n s e n s u s m a n a g e m e n t s t r a t e g y , i s l i k e l y t o w o r k u n l e s s i t c a n
o v e r c o m e t h e f r e e r i d e r p r o b l e m . I n t h e l a n g u a g e o f s o c i a l
s c i e n c e , s o l o n g a s t h e i n c e n t i v e s t r u c t u r e c o n t a i n s t h i s
i n t r i n s i c d e f e c t , t h e p r o v i s i o n o f c o l l e c t i v e g o o d s w i l l b e
s u b o p t i m a l . ( Y a r b r o u g h , l 9 8 4 . )

  
  

I n s h o r t , s t r u c t u r a l c h a r a c t e r i s t i c s m a k e i t r a t i o n a l t o b e h a v e i n
w a y s t h a t i n h i b i t r a t i o n a l m a n a g e m e n t .

D o e s t h e l i t e r a t u r e o f f e r a n y g u i d a n c e a s t o w h a t k i n d o f i n c e n t i v e
s t r u c t u r e w i l l o v e r c o m e t h i s t e n d e n c y t o w a r d t h e s u b o p t i m a l p r o v i s i o n o f
c o l l e c t i v e g o o d s ? O n c e a g a i n , t h e c o m m o n a n s w e r i n l i t e r a t u r e i s t h a t
c o m p r e h e n s i v e r e s o u r c e m a n a g e m e n t c a n n o t b e a c h i e v e d t h r o u g h c o n s e n s u s

m a n a g e m e n t . A u t h o r i t y m u s t b e u s e d t o c o m p e l c o m p l i a n c e ; t h a t i s , e i t h e r

c r e a t e I ' o r u s e . . . a n a u t h o r i t a t i v e i n s t i t u t i o n t h a t c a n f o r c e t h e c o s t 2

c o n t r i b u t i o n s “ .

 
S u m m a r

T h e c h i e f l e s s o n t h a t t h e o r e t i c a l l i t e r a t u r e h a s t o t e a c h u s i s t h a t

“ s t r u c t u r e i s w h a t g o v e r n s a n d s t r u c t u r e i s n o t n e u t r a l ; i t i s b i a s e d t o w a r d
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s o m e a p p r o a c h e s t o m a n a g e m e n t a n d a g a i n s t o t h e r s “ . ( Y a r b r o u g h , l 9 8 4 . ) T h e
e x i s t i n g s t r u c t u r e o f a u t h o r i t y i s b i a s e d a g a i n s t s u c c e s s f u l c o n s e n s u s
m a n a g e m e n t . T h e e x i s t i n g s t r u c t u r e s e t s t h e t e r m s a n d c o n d i t i o n s f o r
m a n a g e m e n t a n d t h e t e r m s a r e t h o s e o f d i s s e n s u s , n o t c o n s e n s u s . P r o p o n e n t s o f
c o n s e n s u s m a n a g e m e n t t h e r e f o r e f a c e a d i l e m m a : c o n s e n s u s m u s t w o r k w i t h i n t h e
e x i s t i n g s t r u c t u r e a n d t h e e x i s t i n g s t r u c t u r e p r e c l u d e s c o n s e n s u s . S e v e r a l
f e a t u r e s o f t h e i n s t i t u t i o n a l s t r u c t u r e s e r v e t o c o n f o u n d c o n s e n s u s , t h e s e
a r e : t h e f r e e — r i d e r p r o b l e m , o t h e r d i s i n c e n t i v e s s u c h a s l o s s o f a u t o n o m y ,
l o s s o f p o l i t i c a l s u p p o r t , d e p r i v a t i o n c o s t a n d o p p o r t u n i t y c o s t , a n d t h e
p r o b a b l e b e h a v i o r o f i n s t i t u t i o n a l a c t o r s i n a c o m p e t i t i v e c o m m o n p o o l
s i t u a t i o n w i t h c o n s e n s u s a s a d e c i s i o n r u l e . B e h a v i o r s i n c l u d e c o n c e a l m e n t o f
i n f o r m a t i o n , h o l d — o u t s t r a t e g i e s , a n d d i s r e g a r d o f t h e i m p a c t o f o n e ' s a c t i o n s
o n t h e r e s o u r c e . I n a d d i t i o n , t h e r e i s t h e p r o b a b l e f a c t t h a t s i m i l a r l y
s i t u a t e d i n s t i t u t i o n a l a c t o r s w i l l n o t s h a r e a s i m i l a r b e n e f i t c o s t c a l c u l u s .
T h i s c a n b e s t a t e d a n o t h e r w a y :

N o s i n g l e s e t o f u t i l i t y p r e f e r e n c e s i s l i k e l y t o e x i s t a m o n g t h e
i n s t i t u t i o n a l a c t o r s w h o a r e p a r t i e s t o a n e c o s y s t e m ( c o n s e n s u s )
m a n a g e m e n t p l a n . T h e r e f o r e , t h e r e e x i s t s n o c o u r s e o f m a n a g e m e n t
p o l i c y o f m a x i m u m u t i l i t y . N o o p t i m i z i n g m o d e l f o r t h e ‘ b e s t
s o l u t i o n ' t o t h e p r o b l e m s o f e c o s y s t e m m a n a g e m e n t m a y b e b u i l t .
O p t i m i z i n g m o d e l s a r e c o n s t r u c t e d a r o u n d t h e i d e a t h a t s o m e s c a l e o f
p r e f e r e n c e s , r e f l e c t i n g s o m e s i n g l e s e t o f v a l u e s a c c o r d i n g t o w h i c h
t h e s o l u t i o n i s o p t i m a l , c a n b e e s t a b l i s h e d , a n d a g a i n s t w h i c h t h e
p o s s i b l e c o n s e q u e n c e s o f a l t e r n a t i v e p o l i c i e s c a n b e j u d g e d s o a s t o
e s t a b l i s h t h e o r d e r o f t h e i r d e s i r a b i l i t y . I f m o r e t h a n o n e s e t o f
v a l u e s e x i s t s , t h e y m u s t b e t r a n s l a t a b l e i n t o a c o m m o n s e t .
( Y a r b r o u g h , l 9 8 4 , f o l l o w i n g B a u e r , l 9 7 2 . )

T h i s , t h e t h e o r e t i c a l l i t e r a t u r e s u g g e s t s , m a y n o t b e p o s s i b l e . I t i s
w i t h i n s u c h a s t r u c t u r e , a n d a s a r e s u l t o f i t , t h a t r a t i o n a l i n s t i t u t i o n a l
a c t o r s b e h a v e i n w a y s t h a t i n h i b i t t h e r a t i o n a l m a n a g e m e n t o f r e s o u r c e s . T h e
b i a s o f t h e i n s t i t u t i o n a l s t r u c t u r e w i t h i n w h i c h t h e y o p e r a t e m a k e s i t
r a t i o n a l f o r t h e m t o d o s o .

C a s e S t u d i e s :

1 . G r a y ' s H a r b o r , W a s h i n g t o n :

G r a y ' s H a r b o r i s o n e o f t w o m a j o r e s t u a r i e s o n t h e c o a s t o f
W a s h i n g t o n S t a t e a n d t h e o n l y o n e w i t h a n a u t h o r i z e d d e e p — d r a f t n a v i g a t i o n
c h a n n e l ( 3 5 f e e t ) . T h e e s t u a r y e n c o m p a s s e s a p p r o x i m a t e l y l 0 0 s q u a r e
m i l e s , h a l f o f w h i c h a r e t i d e f l a t s o r i n t e r — t i d a l l a n d . T h e h a r b o r
w a t e r s h e d d r a i n s a p p r o x i m a t e l y 2 , 5 0 0 s q u a r e m i l e s f r o m f o u r r i v e r s i n t h e
s o u t h — c e n t r a l p o s i t i o n o f t h e S t a t e ' s P a c i f i c c o a s t l i n e . ( D a v i s , 1 9 8 0 . )

I n t h e l a t e l 9 7 0 ' s a S p e c i a l A r e a M a n a g e m e n t P l a n n i n g p r o g r a m w a s
d e v e l o p e d f o r G r a y ' s H a r b o r . S p e c i a l a r e a m a n a g e m e n t p l a n n i n g i s " . . . a
p r o c e s s o f b u i l d i n g p u b l i c c o n s e n s u s t h r o u g h i s s u e i d e n t i f i c a t i o n a n d
r e s o l u t i o n w i t h t e c h n i q u e s o f m e d i a t i o n , n e g o t i a t i o n , a n d s y s t e m a t i c
p l a n n i n g “ . ( D a v i s , 1 9 8 0 . )
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D a v i s ( 1 9 8 0 ) w r i t e s t h a t t h e G r a y ' s H a r b o r s p e c i a l a r e a m a n a g e m e n t
p r o g r a m , a d e s i g n f o r m a k i n g c o l l a b o r a t i v e p l a n n i n g d e c i s i o n s , w a s
e n v i s i o n e d a s a c o m p r e h e n s i v e p l a n n i n g p r o c e s s t h a t w o u l d m o v e

s y s t e m a t i c a l l y f r o m b r o a d e s t u a r y — w i d e i s s u e s t o s i t e — s p e c i f i c d e c i s i o n s
o n a c t i v i t y s t a n d a r d s a n d u s e s t a n d a r d s . D e c i s i o n s w e r e t o b e m a d e b y
m e a n s o f a p l a n n i n g t a s k f o r c e c o n s i s t i n g o f f e d e r a l , s t a t e , a n d l o c a l
o f f i c i a l s . T h e g o a l w a s t o m a t c h t a s k f o r c e m e m b e r s h i p w i t h t h e p r o b l e m s
t o b e r e s o l v e d . T h e G r a y ' s H a r b o r R e g i o n a l P l a n n i n g C o m m i s s i o n w a s
d e s i g n a t e d a s t h e l e a d a g e n c y f o r t h e p l a n n i n g p r o c e s s .

T h e p l a n a n d d e c i s i o n m a k i n g f o r m a t m o v e s f r o m t h e g e n e r a l t o t h e
s p e c i f i c b y n a r r o w i n g t h e r a n g e o f c h o i c e s t h r o u g h a s u c c e s s i o n o f
m a n a g e m e n t l e v e l s . T h e e n t i r e e s t u a r y w a s b r o k e n d o w n i n t o e i g h t
s u b — a r e a s . T h e s u b — a r e a s a r e p l a n n i n g a r e a s e a c h r e p r e s e n t i n g a c o m m o n
s e t o f h u m a n r e l a t e d a n d n a t u r a l f a c t o r s . E a c h p l a n n i n g a r e a w a s
d e s c r i b e d a l o n g a n u m b e r o f d i m e n s i o n s , f o r e x a m p l e , c o n f l i c t s , m a j o r
c o m m i t t e d u s e s , a s s e t s , a n d s o o n . F o r t y — f o u r m a n a g e m e n t u n i t s w e r e
e s t a b l i s h e d . S i t e — s p e c i f i c d e c i s i o n s w e r e t o b e m a d e i n t h e m a n a g e m e n t
u n i t s i n c o n f o r m i t y t o g u i d e l i n e s d e v e l o p e d a t t h e p l a n n i n g a r e a l e v e l .

T h e g e n e r a l p r e s u m p t i o n i n t h e G r a y ' s H a r b o r m o d e l w a s t h a t d i r e c t i o n
w o u l d b e e s t a b l i s h e d f i r s t a t t h e b r o a d e s t m a n a g e m e n t l e v e l , t h e n t h e
r a n g e o f c h o i c e s w o u l d b e n a r r o w e d f o r e a c h s u c c e e d i n g a n d m o r e d e t a i l e d
m a n a g e m e n t l e v e l . T h e i d e a w a s t h a t g e t t i n g a g r e e m e n t o n g e n e r a l
m a n a g e m e n t p o l i c i e s w o u l d b e e a s i e r , t h e r e f o r e t h a t w a s t h e p l a c e t o
b e g i n . T h i s w o u l d p o s t p o n e h a v i n g t o d e a l w i t h t h e s t a n d i n g p r o b l e m s a n d
c o n f l i c t s a t t h e s i t e — s p e c i f i c l e v e l .

H o w d i d i t w o r k ? D a v i s w r i t e s t h a t " . . . t h e c o n c e p t u a l d e c i s i o n m a k i n g

m o d e l t h a t G r a y ' s H a r b o r r e p r e s e n t e d d i d n o t w o r k w e l l o p e r a t i o n a l l y “ .

T h e o p e r a t i o n a l p r o b l e m s w e r e t h e r e s u l t o f a n u m b e r o f f a c t o r s , i n c l u d i n g

l a c k o f u n d e r s t a n d i n g , i n a p p r o p r i a t e i n f o r m a t i o n , d i f f i c u l t y i n

m a i n t a i n i n g a g r e e m e n t s , d i f f e r e n t l e v e l s o f u n d e r s t a n d i n g , m i s t r u s t a n d

t i m e , a n d a b s e n c e o f l e a d e r s h i p . D a v i s h a s t h i s t o s a y a b o u t t h e s e

f a c t o r s :

( a ) A l a c k o f u n d e r s t a n d i n g :

( l ) " T a s k f o r c e m e m b e r s d i d n o t u n d e r s t a n d t h e r o l e s t h e y w e r e b e i n g

a s k e d t o p l a y i n t h i s p r o c e s s a s a p l a n n e r / n e g o t i a t o r v e r s u s

t h e i r n o r m a l r o l e a s r e g u l a t o r . " ( s i c ) .

( 2 ) " I n d i v i d u a l s d i d n o t h a v e a c l e a r u n d e r s t a n d i n g o f t h e l e g a l a n d
r e g u l a t o r y c o n s t r a i n t s o f o t h e r m e m b e r s . “

( b ) I n a p p r o p r i a t e i n f o r m a t i o n : “ I n f o r m a t i o n w a s n o t t a i l o r e d t o t h e t y p e s

o f d e c i s i o n s t h a t h a d t o b e m a d e " .

( c ) M a i n t a i n i n g a g r e e m e n t s : “ A g r e e m e n t s r e a c h e d c o n c e p t u a l l y b y t h e t a s k

f o r c e w e r e d i f f i c u l t t o r e c a l l w h e n r e v i e w i n g s p e c i f i c l a n g u a g e

d o c u m e n t i n g t h a t a g r e e m e n t . "
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( d ) L e v e l s o f u n d e r s t a n d i n g : “ I n d i v i d u a l s h a v e d i f f e r e n t l e v e l s o f
u n d e r s t a n d i n g o f t h e i s s u e s i n v o l v e d . "

' ( e ) T i m e a n d m i s t r u s t : “ T h e r e w a s i n s u f f i c i e n t t i m e f o r i n d i v i d u a l s w h o
h a d d e v e l o p e d a g e n e r a l m i s t r u s t o f e a c h o t h e r o v e r y e a r s o f
r e g u l a t o r y c o n f l i c t s t o b e l i e v e t h a t t h e y c o u l d c o m e t o a n a g r e e m e n t . “

( f ) L e a d e r s h i p r o l e s : " L e a d e r s h i p r o l e s w e r e n o t n u r t u r e d e a r l y e n o u g h i n
t h e p r o c e s s . “

T u r n t h i s s e t o f n e g a t i v e s a r o u n d a n d , w i t h a m o d e s t e x e r c i s e o f
i m a g i n a t i o n , t h e y y i e l d a s e t o f o p e r a t i o n a l n o r m s . I n o r d e r t o i n c r e a s e
t h e p r o b a b i l i t y f o r s u c c e s s i n a c o n s e n s u s m a n a g e m e n t s c h e m e :

( a ) F a c i l i t a t e u n d e r s t a n d i n g : M a k e s u r e m e m b e r s ( t a s k f o r c e o r o t h e r w i s e )
u n d e r s t a n d t h e r o l e t h e y a r e b e i n g a s k e d t o p l a y i n t h e p r o c e s s . I f
t h e r o l e s a r e d i f f e r e n t f r o m t h e n o r m a l o n e s t h e y p l a y , p a r t i c u l a r
a t t e n t i o n s h o u l d b e g i v e n t o m a k i n g t h e d i f f e r e n c e s c l e a r .
P a r t i c i p a n t s s h o u l d h a v e a c l e a r u n d e r s t a n d i n g o f t h e c o n s t r a i n t s ,
l e g a l a n d r e g u l a t o r y , o f o t h e r m e m b e r s .

( b ) P r o v i d e a p p r o p r i a t e i n f o r m a t i o n : T a i l o r t h e i n f o r m a t i o n t o t h e t y p e s
o f d e c i s i o n s t h a t h a v e t o b e m a d e .

( c ) L i n k a g r e e m e n t s t o a c t i o n s : C o n c e p t u a l a g r e e m e n t s s h o u l d b e l i n k e d ,
a t l e a s t t e n t a t i v e l y , t o t h e a c t i o n s r e q u i r e d t o i m p l e m e n t t h e m .
T h i s c o n n e c t i o n b e t w e e n a g r e e m e n t a n d p r o b a b l e o p e r a t i o n s , i n c l u d i n g
w h o a g r e e s t o d o w h a t , s h o u l d b e d o c u m e n t e d . T h i s w i l l h e l p a c t o r s
r e c a l l a g r e e m e n t s a n d w i l l a s s i s t i n m a i n t a i n i n g a g r e e m e n t s .

( d ) L e v e l s o f u n d e r s t a n d i n g : I t s h o u l d b e r e c o g n i z e d t h a t i n d i v i d u a l s
w i l l h a v e d i f f e r e n t l e v e l s o f u n d e r s t a n d i n g o f t h e i s s u e s i n v o l v e d
a n d t h e s e d i f f e r i n g p e r s p e c t i v e s s h o u l d b e b r o u g h t o u t a n d m a d e
v i s i b l e .

( e ) T i m e a n d m i s t r u s t : I t s h o u l d b e r e c o g n i z e d , a s a g e n e r a l p r i n c i p l e ,
t h a t i n a n y c o l l a b o r a t i v e p l a n n i n g e f f o r t t h e r e w i l l b e p a r t i c i p a n t s
w h o h a v e d e v e l o p e d a g e n e r a l m i s t r u s t o f e a c h o t h e r o v e r t h e y e a r s
a n d t i m e w i l l b e r e q u i r e d f o r t h e m t o b e l i e v e t h a t t h e y c a n c o m e t o
a n a g r e e m e n t . ( N o t e : t h i s c o u l d r e s u l t i n s u b s t a n t i a l o p p o r t u n i t y
c o s t s . )

( f ) L e a d e r s h i p r o l e s : L e a d e r s h i p r o l e s s h o u l d b e n u r t u r e d e a r l y i n t h e
p r o c e s s a n d l e a d e r s s h o u l d b e g i v e n c o m m i t m e n t s o f s u p p o r t .

2 . C o o s B a y , O r e g o n :

T h e r e a r e 2 2 e s t u a r i e s o n t h e O r e g o n c o a s t . O f t h e s e , o n l y
t h r e e a r e a u t h o r i z e d a n d d e v e l o p e d f o r d e e p — d r a f t n a v i g a t i o n .
C o o s B a y , t h e l a r g e s t e s t u a r y o n t h e O r e g o n c o a s t ( e x c l u d i n g
C o l u m b i a R i v e r ) h a s a 3 5 — f o o t c h a n n e l a n d e n c o m p a s s e s 1 3 , 3 0 0
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a c r e s . I t d r a i n s a w a t e r s h e d o f a p p r o x i m a t e l y 6 5 0 s q u a r e m i l e s
w i t h o n e m a j o r r i v e r a n d 3 0 t r i b u t a r y s t r e a m s . ( D a v i s , l 9 8 0 . )

C o o s B a y r e p r e s e n t s a n o t h e r e x p e r i e n c e w i t h S p e c i a l A r e a M a n a g e m e n t
P l a n n i n g . D a v i s w r i t e s t h a t t h e C o o s B a y e s t u a r y m a n a g e m e n t p l a n o f f e r e d
t h e o p p o r t u n i t y t o c o r r e c t f o r t h e p r o b l e m s e n c o u n t e r e d i n G r a y ' s H a r b o r
a n d t o d e v e l o p a n e w a p p r o a c h t o s p e c i a l a r e a m a n a g e m e n t i n " h i g h c o n f l i c t
a r e a s “ . H e d e s c r i b e s t h e s e q u e n c e o f s t e p s u s e d i n t h i s d e v e l o p m e n t a n d
e l a b o r a t e s s e v e r a l k e y t e c h n i q u e s u s e d i n t h e C o o s B a y p r o c e s s . H i s
a n a l y s i s i s o r g a n i z e d a r o u n d t w o p r i m a r y c o n s i d e r a t i o n s : “ W h a t i s t h e
a b i l i t y o f t h e g r o u p t o m a k e d e c i s i o n s “ a n d “ w h a t i s t h e s e q u e n t i a l
p r o c e s s t h a t t h e d e c i s i o n m a k e r s g o t h r o u g h “ ?

T h e C o o s B a y d e c i s i o n m a k i n g g r o u p w a s a n i n t e r a g e n c y t a s k f o r c e
c o m p o s e d o f r e p r e s e n t a t i v e s o f t h e f e d e r a l , s t a t e . a n d l o c a l g o v e r n m e n t s .
I t w a s d e t e r m i n e d t h a t c o n s e n s u s w o u l d b e t h e d e c i s i o n r u l e f o r t h e t a s k
f o r c e a n d b e c a u s e o f t h i s m u c h e f f o r t a n d t i m e w a s r e q u i r e d t o p r e p a r e t h e
g r o u p f o r d e c i s i o n m a k i n g . D a v i s i d e n t i f i e s s e v e r a l m a j o r f a c t o r s t h a t
w e r e i n v o l v e d i n t h e p r e p a r a t i o n f o r d e c i s i o n . T h e f a c t o r s a r e n o t u n l i k e
t h o s e f o u n d i n t h e F O B p r o c e s s d i s c u s s e d e a r l i e r , b u t h i s s t u d y d o e s
r e v e a l a n i m p o r t a n t a d d i t i o n a l p r i n c i p l e , b e l i e f i n t h e p r o c e s s . T h e
g r o u p w i l l n o t b e a b l e t o m a k e d e c i s i o n s u n l e s s t h e y u n d e r s t a n d a n d
b e l i e v e t h a t d e c i s i o n s c a n b e m a d e . T h e r e m a y b e m a n y t e c h n i q u e s f o r
a c h i e v i n g t h i s n e c e s s a r y b e l i e f , b u t D a v i s a r g u e s t h a t t h e b e s t t e c h n i q u e
i s b e i n g a b l e t o a c t u a l l y s e e t h e g r o u p m a k e a d e c i s i o n e v e n i f i t i s a
s m a l l o n e . .

O n c e t h e g r o u p h a s a c h i e v e d t h e a b i l i t y t o m a k e c o n s e n s u s d e c i s i o n s ,
a c t u a l d e c i s i o n m a k i n g , a c c o r d i n g t o D a v i s , i n v o l v e s a s e q u e n c e o f f i v e
m a j o r s t e p s :

( a ) O r i e n t a t i o n : D e c i s i o n m a k e r s m u s t b e o r i e n t e d t o t h e r e s o u r c e
t h e y a r e t o d e a l w i t h a n d t o e a c h o t h e r ;

( b ) I s s u e i d e n t i f i c a t i o n : T h e g r o u p w i l l n e e d t o i d e n t i f y , c l a s s i f y ,
a n d p r i o r i t i z e i s s u e s f o r r e s o l u t i o n ;

( c ) B a c k g r o u n d i n f o r m a t i o n : I t i s n e c e s s a r y f o r t h e d e c i s i o n m a k e r s
- t o s h a r e t h e s a m e b a c k g r o u n d i n f o r m a t i o n . T h e y s h o u l d s h a r e
s i m i l a r p o i n t s o f d e p a r t u r e i n u n d e r s t a n d i n g t h e s i t u a t i o n
. . . 0 n e o f t h e m o s t i m p o r t a n t a r e a s o f n e c e s s a r y b a c k g r o u n d
i n f o r m a t i o n [ i s ] “ . . . a c o m p l e t e r e v i e w o f t h e l e g a l a n d
j u r i s d i c t i o n a l c o n s t r a i n t s t h a t h a v e b e a r i n g o n t h e p l a n n i n g
a r e a s “ ;

( d ) D e c i s i o n m a k i n g g t o o l s : D e c i s i o n m a k e r s m u s t s h a r e a “ v o c a b u l a r y o f

m a n a g e m e n t t o o l s “ p r i o r t o t h e m a k i n g o f s u b s t a n t i v e d e c i s i o n s .

T h e m e m b e r s m u s t u n d e r s t a n d a n d a g r e e t o m a n a g e m e n t c a t e g o r i e s ,

d e f i n i t i o n s o f t e r m s , a l l o w a b l e u s e s a n d a c t i v i t i e s , a n d

d e v e l o p m e n t s t a n d a r d s ;
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( e ) M a k i n g m a n a g e m e n t d e c i s i o n s : T h e m a n n e r i n w h i c h m a n a g e m e n t
 

d e c i s i o n s w i l l b e m a d e w i l l b e s h a p e d , i n p a r t , b y t h e " s p e c i f i c
f o r m a t f o r t h e p l a n “ . T h e b a s i c C o o s B a y c o n c e p t i s t o b e g i n
w i t h d e c i s i o n s b r o a d i n s c o p e a n d t o u s e t h e m a s c o n s t r a i n t s t o
m o l d s u b s e q u e n t m o r e d e t a i l e d d e c i s i o n s . I t i s a t t h e l e v e l o f
d e t a i l e d d e c i s i o n s t h a t m o r e c o n f l i c t c a n b e e x p e c t e d . ( D a v i s ,
l 9 8 0 ; Y a r b r o u g h , l 9 8 4 . )

T h e f i f t h s t e p , m a k i n g m a n a g e m e n t d e c i s i o n s , n e e d s t o b e s t r u c t u r e d .
C o o s B a y o f f e r s t h e s e g u i d e l i n e s . F i r s t t h e p l a n n i n g a r e a m u s t b e b r o k e n
i n t o s u b — a r e a s . T h i s r e d u c e s a l a r g e c o m p l e x a r e a t o s m a l l e r , b u t
u n d e r s t a n d a b l e p i e c e s . S e c o n d , t h e g e o g r a p h i c a r e a s h o u l d b e o r g a n i z e d
i n t o m a n a g e m e n t u n i t s . M a n a g e m e n t u n i t s s h o u l d b e d e f i n e d w i t h r e f e r e n c e
t o e c o l o g i c a l c r i t e r i a . T h e c h i e f o b j e c t i v e o f t h i s i s t o p r o m o t e
d e c i s i o n s a t t h e g e o g r a p h i c a l m a n a g e m e n t u n i t l e v e l . B r e a k i n g t h e
p l a n n i n g a r e a i n t o s u b - a r e a s i s t h e l e a s t s u c c e s s f u l s t e p i n t h e e n t i r e
p r o c e s s , D a v i s f i n d s . I t i s v e r y d i f f i c u l t t o l a y o u t e v e n g e n e r a l p o l i c y

g u i d e l i n e s f o r t h e m o r e s p e c i f i c d e c i s i o n s t h a t w i l l b e m a d e a t t h e
m a n a g e m e n t u n i t l e v e l b e c a u s e p a r t i c i p a n t s r e a l i z e t h e i m p l i c a t i o n s f o r
t h e i r i n t e r e s t s . W h i l e D a v i s d o e s n o t m a k e t h e p o i n t , t h e t h e o r e t i c a l
l i t e r a t u r e r e v i e w e d s u g g e s t s “ . . . t h a t a t t h i s s t a g e i n t h e c o n s e n s u s
m a n a g e m e n t p r o c e s s a c t o r s w o u l d b e g i n t o e n g a g e i n h o l d — o u t s t r a t e g i e s a n d
o t h e r f o r m s o f o b s t r u c t i o n i s t b e h a v i o r " . ( Y a r b r o u g h , l 9 8 4 . )

 

C o n f l i c t r e s o l u t i o n , c i t i z e n i n v o l v e m e n t , a n d t e c h n i c a l i n f o r m a t i o n
r o u n d o u t t h e s t r u c t u r e o f s t e p n u m b e r 5 , " m a k i n g m a n a g e m e n t d e c i s i o n s " .
I n d i s c u s s i n g t h e n e e d f o r t e c h n i c a l i n f o r m a t i o n D a v i s m a k e s t w o i m p o r t a n t
o b s e r v a t i o n s .

( l ) i n m a n y c a s e s t e c h n i c a l d e t e r m i n a n t s w i l l n o t o v e r c o m e c o n f l i c t o r
i n t e r e s t s . I n f a c t , g e t t i n g a g r e e m e n t o n t h e a d e q u a c y a n d
s i g n i f i c a n c e o f t h e d a t a m a y b e a s d i f f i c u l t a s r e a c h i n g a g r e e m e n t o n
t h e i s s u e s t h e m s e l v e s .

( 2 ) p l a n n i n g d e c i s i o n s i n s p e c i a l a r e a m a n a g e m e n t p r o g r a m s a r e o f t e n
c o m p r o m i s e s . R e a c h i n g a c o n s e n s u s d e c i s i o n m a y b e d e p e n d e n t u p o n a
r e a l i z a t i o n b y t a s k f o r c e m e m b e r s t h a t i t i s a c c e p t a b l e a n d e v e n
a d v i s a b l e t o m a k e d e c i s i o n s i n c o n f l i c t w i t h t h e t e c h n i c a l d a t a .
( D a v i s , l 9 8 2 . )

B y t h i s h e m e a n s a r e s o u r c e l o s s m a y b e a c c e p t e d h e r e i n o r d e r t o
g a i n g u a r a n t e e s f o r r e s o u r c e p r o t e c t i o n e l s e w h e r e .

T h e s t u d y c o n c l u d e s o n a n u n s e t t l i n g n o t e . S p e c i a l a r e a
m a n a g e m e n t / c o l l a b o r a t i v e p l a n n i n g i s , D a v i s w r i t e s , " a n a p p r o a c h t h a t i s
n o t s h a p e d b y p h y s i c a l , e c o n o m i c , o r p o l i t i c a l d e t e r m i n a n t s , b u t b y t h e
n e e d t o r e a c h a g r e e m e n t " . T h i s h i g h l i g h t s a p r o b l e m b a s i c t o c o n s e n s u s
m a n a g e m e n t . C o n s e n s u s m a n a g e m e n t i s a p r o c e s s a i m e d a t g e t t i n g w h a t d o e s
n o t p r e s e n t l y e x i s t i n t h e i n s t i t u t i o n a l s t r u c t u r e , t h a t i s , a g r e e m e n t .
T h e g o a l o f c o n s e n s u s m a n a g e m e n t , i n s h o r t , i s c o n s e n s u s . I n t h i s s e n s e ,
c o n s e n s u s m a n a g e m e n t i s a l l p r o c e s s ; i t h a s n o s u b s t a n c e , a n d i t h a s n o
n o r m . I f a g r e e m e n t s b a s e d o n e c o l o g i c a l p r i n c i p l e s c a n b e s e c u r e d , w e l l
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a n d g o o d . B u t i f a g r e e m e n t s c a n b e g o t o n l y b y i g n o r i n g e c o l o g i c a l
p r i n c i p l e s , t h a t i s j u s t a s w e l l a n d g o o d . T h e r e a r e n o p r i n c i p l e s o f
c h o i c e i n t h e c o n s e n s u s p r o c e s s e x c e p t t o r e s o l v e c o n f l i c t a n d r e a c h
a g r e e m e n t .

S a n F r a n c i s c o :

I n l 9 5 9 , a r e p o r t p u b l i s h e d b y t h e U n i t e d S t a t e s C o r p s o f E n g i n e e r s
e s t i m a t e d t h a t i f f i l l i n g c o n t i n u e d a t t h e p r e s e n t r a t e ( 3 . s q u a r e m i l e s
p e r y e a r , 1 9 4 0 - 1 9 5 7 ) , S a n F r a n c i s c o B a y w o u l d b e " r e d u c e d t o a c h a n n e l i n
l e s s t h a n o n e h u n d r e d y e a r s “ . ( C a p l e n a s , l 9 8 2 . )

T h e p u b l i c a t i o n o f t h e C o r p s r e p o r t o n t h e B a y p r o v i d e d a s o l i d b a s e
o f i n f o r m a t i o n f o r g o v e r n m e n t a l o f f i c i a l s , p o l i t i c a l f i g u r e s , t h e p r e s s ,
a n d t h e p u b l i c . T h e s t u d y m a d e p u b l i c a n d h i g h l i g h t e d a n u m b e r o f
p r o b l e m s a r o u n d t h e c i r c u m f e r e n c e o f S a n F r a n c i s c o B a y . P r o p o s e d d r e d g e
a n d f i l l p r o j e c t s w e r e a p a r t i c u l a r s o u r c e o f p r o b l e m s . S o m e o f t h e
p r o j e c t s w o u l d e n t a i l m a j o r p h y s i c a l c h a n g e s . T h e s e d r e w c o n s i d e r a b l e
p u b l i c a t t e n t i o n a n d c r i t i c i s m . P u b l i c a n d c i t y i n t e r e s t w a s a r o u s e d a n d
f r u s t r a t i o n w a s e x p r e s s e d b y m a n y r e s i d e n t s o v e r t h e l a c k o f e f f e c t i v e
p r o t e c t i o n i n d e v e l o p m e n t o f t h e B a y . I n a p a r t i c u l a r l y s i g n i f i c a n t m o v e ,
t h e l o c a l e l e c t e d o f f i c i a l s o f t h e S a n F r a n c i s c o B a y a r e a " p u b l i c l y
p r o c l a i m e d t h a t a n o v e r a l l p l a n o f t h e B a y a n d s h o r e l i n e a r e a s w a s
n e e d e d " . ( C a p l e n a s , 1 9 8 2 . ) I n s u m , e l e c t e d o f f i c i a l s p r o v i d e d v i s i b l e
a n d v o c a l l e a d e r s h i p .

A n a s s o c i a t i o n o f B a y A r e a G o v e r n m e n t s ( B A G ) w a s f o r m e d b u t a s
C a p l e n a s ( 1 9 8 2 ) p o i n t s o u t , i t h a d n o p o w e r . N e v e r t h e l e s s , t h e f u t u r e o f
t h e B a y c o n t i n u e d t o r e c e i v e p u b l i c a t t e n t i o n a n d p o l i t i c a l p r e s s u r e b e g a n
t o m o u n t a r o u n d t h e d e m a n d t o d o s o m e t h i n g . T h i s p r e s s u r e u l t i m a t e l y

r e s u l t e d i n t h e l e g i s l a t i o n n e e d e d t o p r o t e c t t h e B a y .

I n l 9 6 4 a l e g i s l a t i v e m a n d a t e , t h e M c A t t e e r — P e t r i ' s A c t , c r e a t e d t h e
B a y C o n s e r v a t i o n a n d D e v e l o p m e n t C o m m i s s i o n ( B C D C ) a s a n o f f i c i a l
g o v e r n m e n t a l b o d y . T h e C o m m i s s i o n w a s e s t a b l i s h e d f o r f o u r y e a r s a n d
g i v e n t h e j o b o f p r e p a r i n g a p l a n f o r S a n F r a n c i s c o B a y . T h e B C D C
c o m p l e t e d t h e l e g i s l a t i v e l y m a n d a t e d p l a n i n 1 9 6 9 . T h e s t a t e g o v e r n m e n t
s u b s e q u e n t l y d e c i d e d t h a t t h e C o m m i s s i o n s h o u l d b e c o m e t h e p e r m a n e n t
a g e n c y t o c a r r y o u t t h e p l a n .

T h e C o m m i s s i o n w a s e m p o w e r e d t o d e n y o r g r a n t p e r m i t s f o r a l l B a y
d r e d g i n g o r f i l l i n g i n a c c o r d a n c e w i t h t h e p r o v i s i o n s i n t h e l e g i s l a t i o n

a n d t h e s t a n d a r d s i n t h e B a y p l a n p r e p a r e d b y B C D C . I n s h o r t , t h e B C D C

w a s d e l e g a t e d t h e a u t h o r i t y t o p r e p a r e a c o m p r e h e n s i v e a n d e n f o r c e a b l e

p l a n f o r c o n s e r v a t i o n o f t h e w a t e r a n d t h e d e v e l o p m e n t o f t h e s h o r e l i n e o f

S a n F r a n c i s c o B a y . W i t h t h e p o w e r t o i m p l e m e n t t h e p l a n , t h e B C D C i s a b l e

t o e f f e c t i v e l y p r o t e c t t h e B a y f r o m e n v i r o n m e n t a l l y d e s t r u c t i v e a c t i v i t i e s

( Y a r b r o u g h , 1 9 8 4 . )

S e v e r a l m a j o r f a c t o r s h a v e b e e n i d e n t i f i e d ( C a p l e n a s , 1 9 8 2 ) w h i c h

m a d e i t p o s s i b l e f o r B C D C t o a c c o m p l i s h i t s g o a l s a n d o b j e c t i v e s . T h e y

a r e :
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( a ) T h e B C D C h a d a n e f f i c i e n t , e f f e c t i v e s t a f f " c a p a b l e o f k e e p i n g t h e
a g e n c y i n a n u n d e v i a t i n g l i n e t o w a r d t h e r e a l i z a t i o n o f i t s
o b j e c t i v e s “ .

( b ) T h e B C D C o p e r a t e d o p e n l y , w i t h p u b l i c d e b a t e s a n d p u b l i c h e a r i n g s ,
e v e r y s t e p o f t h e w a y .

( c ) T h e B C D C h a d s t a t u t o r y p o w e r t o p l a n c o m p r e h e n s i v e l y a n d t o c o n t r o l
u s e s a n d r e g u l a t e t h e m t o a c h i e v e t h e d e s i r e d e n v i r o n m e n t a l r e s u l t s .

( d ) T h e B C D C w a s a n a g e n c y s t r o n g e n o u g h t o w i t h s t a n d a t t a c k a n d s t r o n g
e n o u g h t o c r e a t e a c o m p r e h e n s i v e , e c o l o g i c a l l y - b a s e d m a n a g e m e n t p l a n
f o r S a n F r a n c i s c o u n d e r t h e p r e s s u r e o f m a n y c o n f l i c t i n g d e m a n d s .

( e ) T h e B C D C w a s n o t i n f r i n g i n g o n a n y p o w e r s o f l o c a l g o v e r n m e n t s , “ b u t
i t w a s p r o v i d i n g a r e g i o n a l e v a l u a t i o n o f p r o j e c t s i n a d d i t i o n t o t h e
l o c a l e v a l u a t i o n " . I t c o u l d , h o w e v e r , p r e v e n t l o c a l p r o j e c t s
i n c o n s i s t e n t w i t h t h e s t a n d a r d s o f t h e p l a n . ( C a p l e n a s , l 9 8 2 ;
Y a r b r o u g h , l 9 8 4 . )

 

4 . T h e N o r f o l k B r o a d s , E n g l a n d :

I n a n i l l u s t r a t i v e c a s e s t u d y o f t h e N o r f o l k B r o a d s * , O ' R i o r d a n
( l 9 7 8 ) a s k s t h e q u e s t i o n : W h y i s a n a f f l u e n t p o s t - i n d u s t r i a l s o c i e t y
u n w i l l i n g t o “ r e c o g n i z e a n d p a y f o r t h e s t e a d y b u t p e r s i s t e n t
d e t e r i o r a t i o n i t i n f l i c t s o n i t s n a t u r a l h a b i t a t ? “ H e t h e n g o e s o n t o
i d e n t i f y s e v e r a l f a c t o r s t h a t c o n t r i b u t e t o t h e p e r s i s t e n c e o f t h i s k i n d
o f s o c i a l b e h a v i o r : t i m e a n d i g n o r a n c e , t h e p r o b l e m o f d e f i n i n g t h e
p r o b l e m s , i n a d e q u a t e i n s t i t u t i o n a l c o o r d i n a t i o n , a n d t h e p o l i t i c a l
b a l a n c i n g o f i r r e c o n c i l a b l e d e m a n d s . H i s c o n c l u s i o n s a b o u t e a c h o f t h e s e

p r o b l e m s w i l l b e p r e s e n t e d h e r e .

T h e u n c e r t a i n t i e s o f k n o w l e d g e a r e f a m i l i a r : d e t a i l e d s t u d y o f
e c o l o g i c a l p h e n o m e n a t a k e s t i m e ; t h e r e a r e m e t h o d o l o g i c a l d i f f i c u l t i e s ;
i n t e r i m r e s u l t s , o f t e n b a s e d o n i n c o m p l e t e a n a l y s i s , h a v e t o b e p r e s e n t e d
a n d a c t i o n t a k e n o n s u c h a b a s i s . T h i s k i n d o f i g n o r a n c e , “ i n t h e s e n s e
o f i n a d e q u a t e u n d e r s t a n d i n g , f e e d s p r e j u d i c e a n d s u s p i c i o n a n d m a y
e s t a b l i s h p r e m a t u r e p o l i t i c a l p o s i t i o n s w h i c h c a n c l o u d t h e u n a m b i g u o u s
o b j e c t i v i t y o f f u r t h e r s c i e n t i f i c e c o l o g i c a l i n v e s t i g a t i o n " . ( O ' R i o r d a n ,
1 9 7 8 . )

* T h e N o r f o l k B r o a d s i s " . . . a r e g i o n i n n o r t h e a s t e r n S u f f o l k a n d e a s t e r n
N o r f o l k c o n s i s t i n g o f f l o o d e d m e d i e v a l d i g g i n g s ( k n o w n l o c a l l y a s B r o a d s ) ;
w i n d i n g s l u g g i s h r i v e r s , m o s t o f w h i c h a r e n a v i g a b l e , a n d a s u r r o u n d i n g
l a n d s c a p e o f d r a i n e d g r a z i n g m a r s h e s a n d r e e d f e n p l u s a l d e r w o o d l a n d w h i c h
h a r b o r a g r e a t v a r i e t y o f p l a n t , i n s e c t , a n d b i r d l i f e “ . ( O ' R i o r d a n , 1 9 7 8 . )
T h e N o r f o l k B r o a d s a r e s u b j e c t t o a n u m b e r o f i n c o m p a t i b l e d e m a n d s ; t h e m o s t
n e g l e c t e d d e m a n d i s c o n s e r v a t i o n a n d t h e p r o t e c t i o n o f t h e c h a r a c t e r i s t i c
n a t u r a l h a b i t a t s .
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T h i s f a m i l i a r s i t u a t i o n l e a d s t o a p o i n t t h a t m a y n o t b e s o o b v i o u s :
" W h e n k n o w l e d g e i s u n c e r t a i n , w h e n i n v e s t i g a t i o n s a r e i n c o m p l e t e , a n d t h e
p r o c e s s e s a r e t o o c o m p l e x t o a s s u r e u n a m b i g u o u s f i n d i n g s , c o m p e t i n g
i n t e r e s t s c a n d e f i n e t h e p r o b l e m a n d p i n p o i n t s o l u t i o n s t o f i t t h e i r o w n
g o a l s . “ ( Y a r b r o u g h , l 9 8 4 . ) O ' R i o r d a n c h a r a c t e r i z e s t h i s s i t u a t i o n a s :
" T h e p r o b l e m o f d e f i n i n g t h e p r o b l e m s " .

W h a t i s m o r e , i n a n a t m o s p h e r e o f u n c e r t a i n k n o w l e d g e a n d s c i e n t i f i c
d o u b t , p e o p l e w i l l n o t a g r e e a b o u t t h e c a u s e s o f o r t h e s o l u t i o n s t o
e c o l o g i c a l p r o b l e m s . I n s u c h a n a t m o s p h e r e i n t e r e s t g r o u p s w i l l a l l o w
t h e i r i n t e r e s t s t o i n f l u e n c e t h e i r j u d g m e n t . " J u d g m e n t s w i l l b e a
f u n c t i o n o f t h e d i v e r s i t y o f i n t e r e s t a n d c o n d i t i o n i n a c o n t e x t o f
u n c e r t a i n t y . "

D i v e r s i t y a n d d i s a g r e e m e n t , a n d t h e c o n f l i c t t h a t s t e m s f r o m t h e m a r e
t h e s o u r c e o f p o l i t i c s , i n t h i s i n s t a n c e , e c o l o g i c a l p o l i t i c s . I t i s i n
t h i s w a y t h a t e c o l o g i c a l q u e s t i o n s b e c o m e p o l i t i c a l q u e s t i o n s , e m b e d d e d i n
a p o l i t i c a l p r o c e s s m a d e u p o f t h e p o l i t i c s o f i n t e r e s t , t h e p o l i t i c s o f
p o i n t i n g t h e f i n g e r a n d b l a m i n g t h e o t h e r g u y , t h e p o l i t i c s o f
b u r e a u c r a c y , t h e p o l i t i c s o f p u b l i c e x p e n d i t u r e s , a n d t h e p o l i t i c s o f
i d e o l o g y .

A n a d d i t i o n a l p o l i t i c a l c h a r a c t e r i s t i c i s i n a d e q u a t e i n s t i t u t i o n a l
c o o r d i n a t i o n . A s w i t h e c o s y s t e m m a n a g e m e n t i n t h e U n i t e d S t a t e s a n d
C a n a d a , r e s p o n s i b i l i t y f o r m a n a g i n g t h e N o r f o l k B r o a d s , a n " e s s e n t i a l l y
u n i f i e d e c o l o g i c a l c o m p l e x “ ( O ' R i o r d a n , l 9 7 8 ) , i s a r t i f i c i a l l y a n d
h i s t o r i c a l l y d i v i d e d a m o n g a n u m b e r o f j u r i s d i c t i o n s .

I n t h i s c o n t e x t o f m u l t i p l e j u r i s d i c t i o n s , d i v e r s e i n t e r e s t s , a n d
s u b s t a n t i v e d i s a g r e e m e n t , e c o l o g i c a l p r o b l e m — s o l v i n g b e c o m e s a p o l i t i c s o f
b l a m i n g t h e o t h e r g u y . F o r e x a m p l e :

A l t h o u g h t h e A W A ( A n g l i a n W a t e r A u t h o r i t y ) i s p r e p a r e d t o b l a m e
t h e f a r m e r s f o r a l t h o u g h b e i n g a t l e a s t p a r t l y r e s p o n s i b l e ,
h o w e v e r , t h e f a r m e r s t h e m s e l v e s a r e a n x i o u s t o b l a m e s e w a g e
w a s t e o n t h e b o a t s . F e w N o r f o l k f a r m e r s w i l l a d m i t t o
o v e r f e r t i l i z i n g . A n d e v e n f e w e r w i l l a c c e p t t h a t l a n d d r a i n a g e
i s a c a u s e o f e u t r o p h i c a t i o n . . . t h e y w i l l t h r o w t h e i r p o l i t i c a l
w e i g h t a g a i n s t a n y m e a s u r e l i a b l e t o i n t e r f e r e w i t h t h e
m a n a g e m e n t o f t h i s l a n d , a n d w i l l r e a d i l y p o i n t a n a c c u s i n g
f i n g e r a t t h e t o u r i s t h i r e c r a f t w h i c h , t h e y c l a i m , s t i r u p m u d
a n d d a m a g e b a n k s i d e v e g e t a t i o n . . . T h e h i r e — b o a t t r a d e i s
e q u a l l y i n s i s t e n t t h a t t h e i r v e s s e l s d o n o t c a u s e m u c h
d a m a g e . . . T h e y b e l i e v e t h a t b a n k e r o s i o n i s l a r g e l y c a u s e d b y
t h e t r a m p l i n g o f a n g l e r s a n d c a t t l e . . . .

a n d s o o n . A n i m p o r t a n t p r i n c i p l e o f e c o l o g i c a l p o l i t i c s i s b e i n g
e x p r e s s e d h e r e t h a t s h o u l d b e n o t e d : W h a t t h i s m e a n s i s t h a t w h i l e
e c o l o g i c a l p r o b l e m s m a y e x i s t a s u n i t s , w h e n e c o l o g i c a l p r o b l e m s b e c o m e
p o l i t i c a l p r o b l e m s t h e y d o n o t e x i s t a s u n i t s . T h e r e i s n o u n i t y t o t h e
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w a y i n w h i c h p e o p l e p e r c e i v e t h e i r p r o b l e m s ; " t h e r e i s n o u n i t y w i t h
r e s p e c t t o t h e p r o b l e m s p e o p l e a c t u a l l y h a v e , " o r t o t h e i r i n t e r e s t s a n d
v a l u e s . W h a t i s m o r e , s i n c e t h e p o l i t i c a l p r o c e s s h a s a t i m e d i m e n s i o n , 3
" e a c h o f t h e s e e l e m e n t s c h a n g e s o v e r t i m e . " ( B a u e r , l 9 7 2 . )

T h i s m e a n s , f u r t h e r , t h a t r e s o u r c e m a n a g e r s m u s t n e c e s s a r i l y b e c o m e
p o l i t i c a l a c t o r s . T h e p o l i t i c a l t a s k o f t h e m a n a g e r i s t o n e g o t i a t e
a g r e e m e n t s , t o b a r g a i n , t o b a l a n c e i r r e c o n c i l a b l e d e m a n d s a n d , w h e n
p o s s i b l e , t o s e e k c o n s e n s u s . I n t h i s t a s k , t h e m a n a g e r w i l l b e i n f l u e n c e d
b y p r e s s u r e f r o m v a r i o u s s o u r c e s ( i n t e r e s t s ) “ a m o n g s t w h o m h e m a y h a v e t o
s e e k c o m p r o m i s e “ . ( O ' R i o r d a n , l 9 7 8 . )

A s h a s b e e n s a i d , b a l a n c e a n d c o m p r o m i s e , a n d a c o n s e n s u s c o n s t r u c t e d
o f b a l a n c e a n d c o m p r o m i s e , i s n e i t h e r c o m p r e h e n s i v e p l a n n i n g n o r
c o m p r e h e n s i v e m a n a g e m e n t .

O a k l a n d :

W h i l e t h e O a k l a n d p r o j e c t w a s a n e c o n o m i c p r o g r a m , n o t e c o s y s t e m
m a n a g e m e n t , t h e f i n d i n g s o f t h e c a s e s t u d y ( P r e s s m a n a n d W i l d a v s k y , l 9 7 3 )
a r e t r a n s f e r r a b l e t o o t h e r p o l i c y a r e a s . T h e p r o j e c t w a s a p r o g r a m o f t h e
E c o n o m i c D e v e l o p m e n t A d m i n i s t r a t i o n ( E D A ) t o p r o v i d e p e r m a n e n t n e w j o b s t o
m i n o r i t i e s . I t b e g a n w i t h a n a c t o f t h e U n i t e d S t a t e s C o n g r e s s i n 1 9 6 6 ;
i t w a s a m p l y f u n d e d a t $ 2 3 m i l l i o n ; i t h a d t h e a p p r o v a l o f c i t y o f f i c i a l s
a n d p r i v a t e e m p l o y e r s , a n d i t r e c e i v e d m u c h p u b l i c i t y a n d s y m b o l i c
s u p p o r t . N e v e r t h e l e s s , i t f a i l e d . T h e c a s e s t u d y o f t h e p r o j e c t i s a n
e x a m i n a t i o n o f w h y i t f a i l e d . W h a t P r e s s m a n a n d W i l d a v s k y d e m o n s t r a t e i s
t h a t w h a t a p p e a r s t o b e s i m p l e a n d s t r a i g h t f o r w a r d i s r e a l l y c o m p l e x a n d
c o n v o l u t e d ; t h a t " p e r f e c t l y o r d i n a r y c i r c u m s t a n c e s — c h a n g i n g a c t o r s ,
d i v e r s e p e r s p e c t i v e s , m u l t i p l e c l e a r a n c e s — — t h a t a r e f o u n d i n a n y p r o g r a m
p r e s e n t s e r i o u s o b s t a c l e s t o t h e i m p l e m e n t a t i o n o f a p r o g r a m . " ( P r e s s m a n
a n d W i l d a v s k y , l 9 8 3 ; Y a r b r o u g h , 1 9 8 4 . ) T h e y s h o w t h a t w h a t s e e m e d t o b e a
s i m p l e p r o g r a m t u r n e d o u t t o b e a v e r y c o m p l e x o n e i n v o l v i n g n u m e r o u s
a c t o r s , m a n y d i f f e r i n g p e r s p e c t i v e s , a n d “ a l o n g a n d t o r t u r o u s p a t h o f
d e c i s i o n p o i n t s t h a t h a d t o b e c l e a r e d . T h e s e c h a r a c t e r i s t i c s s h a r p l y
r e d u c e d t h e c h a n c e s o f s u c c e s s f u l l y c o m p l e t i n g a p r o g r a m “ . ( P r e s s m a n a n d
W i l d a v s k y , 1 9 7 3 . )

T h e s t u d y e x a m i n e s i n d e t a i l t h e " c o m p l e x i t y o f j o i n t a c t i o n " ,
d i s c u s s i n g a l o n g t h e w a y s u c h i s s u e s a s m u l t i p l e p a r t i c i p a n t s a n d
p e r s p e c t i v e s ( d i f f e r i n g p e r s p e c t i v e s m e a n d i f f e r i n g m e a s u r e s o f s u c c e s s ) ,
t h e m u l t i p l i c i t y o f d e c i s i o n s ( m u l t i p l e p o i n t s o f d e c i s i o n s , o c c u p i e d b y
d i v e r s e a n d i n d e p e n d e n t a c t o r s , g r e a t l y r e d u c e t h e p r o b a b i l i t y o f a
p r o g r a m a c h i e v i n g i t s g o a l s ) , a n d q u e s t i o n s o f c o o r d i n a t i o n . I t i s t h e
q u e s t i o n s o f c o o r d i n a t i o n t h a t w i l l c o n c e r n u s h e r e . a

C o o r d i n a t i o n : u

P r e s s m a n a n d W i l d a v s k y r i g h t l y n o t e t h a t n o c o m p l a i n t a b o u t
g o v e r n m e n t a l p r o g r a m s i s m o r e f r e q u e n t t h a n " l a c k o f c o o r d i n a t i o n " a n d n o
c a l l i s m o r e c o m m o n t h a n " w h a t w e n e e d i s m o r e c o o r d i n a t i o n " . Y e t " p o o r
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c o o r d i n a t i o n “ p e r s i s t s i n o n e p o l i c y a r e a a f t e r a n o t h e r a n d c o o r d i n a t i n g
a g e n c i e s a r e c o n t i n u a l l y b e i n g d e s i g n a t e d . W h y i s t h i s a n d w h a t d o e s i t
i m p l y f o r c o n s e n s u s m a n a g e m e n t ?

C o o r d i n a t i o n i s a c o m p l e x p r o c e s s , n o t a s i m p l e o n e , b u t t h e w o r d
" h a s a d e c e p t i v e l y s i m p l e a p p e a r a n c e " . ( P r e s s m a n a n d W i l d a v s k y , 1 9 7 3 . )
I t s e e m s c l e a r e n o u g h t h a t a c t o r s s h o u l d b e m u t u a l l y s u p p o r t i v e a n d s h o u l d
n o t w o r k a t c r o s s p u r p o s e s , p e o p l e s h o u l d c o o p e r a t e t o a c h i e v e a c o m m o n
p u r p o s e , p o l i c y s h o u l d n o t b e m u t u a l l y c o n t r a d i c t o r y , " A s h o u l d f a c i l i t a t e
B i n o r d e r t o a c h i e v e C “ . T h i s i s a c o m m o n s e n s e u n d e r s t a n d i n g o f
c o o r d i n a t i o n b u t , a s P r e s s m a n a n d W i l d a v s k y p o i n t o u t , t w o s i g n i f i c a n t a n d
p o s s i b l y c o n t r a d i c t o r y m e a n i n g s e m e r g e f r o m i t .

F i r s t , a c t o r s i n v o l v e d i n a c o m m o n p o l i c y m a y b e h a v e i n c o n t r a d i c t o r y
w a y s b e c a u s e o f i g n o r a n c e ; w h e n t h e y a r e t o l d w h a t i t i s t h e y a r e s u p p o s e d
t o d o a n d w h e r e t h e y f i t i n t h e a r r a n g e m e n t o f t h i n g s , " t h e y m a y b e
e x p e c t e d t o c h a n g e t h e i r b e h a v i o r a c c o r d i n g l y “ . T h i s a s s u m e s t h e a c t o r s
s h a r e a c o m m o n p u r p o s e a n d s o m e a r e m e r e l y s t r a y i n g f r o m i t . I f , h o w e v e r ,
t h e a s s u m p t i o n o f a c o m m o n p u r p o s e i s r e l a x e d , a n d t h e l i k e l i h o o d o f
c o n f l i c t o v e r p u r p o s e s , a m o n g o t h e r t h i n g s , i s a d m i t t e d , t h e n c o o r d i n a t i o n
b e c o m e s a n o t h e r w o r d f o r c o e r c i o n . S i n c e a c t o r s A a n d B d i s a g r e e w i t h
g o a l C , t h e y c a n o n l y b e ' c o o r d i n a t e d ' b y b e i n g t o l d w h a t t o d o a n d d o i n g
i t . C o o r d i n a t i o n t h u s b e c o m e s a f o r m o f p o w e r . ( P r e s s m a n a n d W i l d a v s k y ,
1 9 7 3 . )

I n a s e c o n d s e n s e , w h e n o n e a c t o r t e l l s a n o t h e r t o c o o r d i n a t e a
p o l i c y , “ w h a t i s m e a n t i s t h a t i t s h o u l d b e c l e a r e d w i t h o t h e r o f f i c i a l
a c t o r s w h o h a v e s o m e s t a k e i n t h e p o l i c y . S i n c e o t h e r a c t o r s h a v e
i n d e p e n d e n t m a n d a t e s a n d t h e i r o w n a u t h o r i t y , t h e y c a n n o t b e c o e r c e d ;
t h e i r c o n s e n t m u s t b e o b t a i n e d “ . ( Y a r b r o u g h , 1 9 8 4 . ) N e g o t i a t i o n s t o
r e c o n c i l e t h e d i s a g r e e m e n t s m u s t t a k e p l a c e . A s a c o n s e q u e n c e t h e p r o g r a m
m a y b e m o d i f i e d , “ e v e n t o t h e p o i n t o f c o m p r o m i s i n g i t s o r i g i n a l
p u r p o s e " . ( P r e s s m a n a n d W i l d a v s k y , 1 9 7 3 . ) I n t h e s e c o n d s e n s e o f t h e
t e r m , c o o r d i n a t i o n a n d c o n s e n t a r e s y n o n y m o u s .

T h e c a l l f o r c o o r d i n a t i o n , t h e r e f o r e , d o e s n o t o f f e r a n y o p e r a t i o n a l
v a l u e s ; i t d o e s n o t t e l l a n y o n e w h a t t o d o . " A r e a c t o r s t o b a r g a i n o r t o
c o e r c e , t o s e c u r e c o n s e n t o r e x e r t p o w e r ? “ ( Y a r b r o u g h , 1 9 8 4 . ) T h e c a l l
f o r c o o r d i n a t i o n :

. . . c o v e r s u p t h e v e r y p r o b l e m s - ~ c o n f l i c t v e r s u s c o o r d i n a t i o n ,
c o e r c i o n v e r s u s c o n s e n t ~ — i t s i n v o c a t i o n i s s u p p o s e d t o r e s o l v e .

E v e r y o n e w a n t s c o o p e r a t i o n — o n h i s o w n t e r m s . I n v o c a t i o n o f
c o o r d i n a t i o n d o e s n o t n e c e s s a r i l y p r o v i d e e i t h e r a s t a t e m e n t o r
a s o l u t i o n t o t h e p r o b l e m , b u t i t m a y b e a w a y o f a v o i d i n g b o t h
w h e n a c c u r a t e p r e s c r i p t i o n w o u l d b e t o o p a i n f u l . ( E m p h a s i s i n
o r i g i n a l . ) ( P r e s s m a n a n d W i l d a v s k y , 1 9 7 3 . )

T h e c a l l f o r c o o r d i n a t i o n t h u s c a n t a k e t h e f o r m o f s y m b o l i c
p o l i t i c s . " C o n s e n t t o a c o m m o n p u r p o s e i s u n o b t a i n a b l e , a c t o r s w i l l n o t
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b e h a v e i n t h e d e s i r e d m a n n e r a t t h e r i g h t t i m e , s o c o o r d i n a t i o n i s i n v o k e d

w h e n a c h i e v i n g c o o r d i n a t i o n i s p r e c i s e l y w h a t c a n n o t b e a c h i e v e d " .
( P r e s s m a n a n d W i l d a v s k y , l 9 7 3 . ) I t i s s y m b o l r a t h e r t h a n s u b s t a n c e .

6 . I r v i n e , C a l i f o r n i a :

“ T h e o t h e r s i d e o f t h e s t o r y " i s o f f e r e d i n a c a s e s t u d y o f t h e
I r v i n e , C a l i f o r n i a c o a s t a l a r e a a n d C a l i f o r n i a c o a s t a l p l a n n i n g .
( B e l k n a p , l 9 8 0 . ) T h e s t u d y e x a m i n e s t h e c o r p o r a t e r e s p o n s e t o
g o v e r n m e n t a l r e s o u r c e r e g u l a t i o n s a n d s u g g e s t s l e s s o n s p u b l i c a g e n c i e s
n e e d t o c o n s i d e r i n t h e d e v e l o p m e n t a n d i m p l e m e n t a t i o n o f e n v i r o n m e n t a l
p o l i c y . T h e l e s s o n s a r e t h r e e :

( a ) T h e i m p o r t a n c e o f p o l i t i c a l s u p p o r t :

C o r p o r a t i o n s g i v e c l o s e p o l i t i c a l s c r u t i n y t o a n y a g e n c y c h a r g e d
w i t h r e s o u r c e m a n a g e m e n t o r r e g u l a t i o n a n d t h e c o r p o r a t e r e s p o n s e t o
s u c h m a n a g e m e n t w i l l b e t h e r e s u l t o f a “ v e r y s e r i o u s p o l i t i c a l
a s s e s s m e n t o f t h e s t a b i l i t y o f t h e p e o p l e o n t h e . . ( m a n a g e m e n t
a g e n c y ) a n d t h e p o l i c y d i r e c t i o n . . . “ o f t h e a g e n c y . T h e c o r p o r a t i o n
w i l l a s s e s s t h e d e g r e e o f d i s t r i b u t i o n o f p u b l i c s u p p o r t f o r t h e
m a n a g e m e n t p o l i c y a n d , o f m a j o r i m p o r t a n c e , t h e p e r c e p t i o n o f
l e g i s l a t i v e s u p p o r t f o r t h e p o l i c y . B e l k n a p s u g g e s t s t h a t i f t h e
c o r p o r a t i o n p e r c e i v e s t h a t a n e n v i r o n m e n t a l m a n a g e m e n t p o l i c y i s
l i k e l y t o b e s u p p o r t e d b y p e r m a n e n t l e g i s l a t i o n , i t s r e s p o n s e w i l l
l i k e l y b e m o r e a c c o m m o d a t i n g . I f , o n t h e o t h e r h a n d , t h e c o r p o r a t i o n
p e r c e i v e s a n a g e n c y t o l a c k l e g i s l a t i v e a n d p u b l i c s u p p o r t . i t w i l l
" s t o p a n d w a i t " . T h e b a s i c d e c i s i o n t o a c c o m m o d a t e i t s e l f t o p o l i c y
o r t o w a i t “ i s t h e m o s t i m p o r t a n t d e c i s i o n t h e c o r p o r a t i o n m a k e s “
a n d , B e l k n a p a r g u e s , t h i s i s n o t g i v e n p r o p e r c o n s i d e r a t i o n b y p u b l i c

a g e n c i e s . I n p a r t i c u l a r , a c o r p o r a t i o n w i l l c h o o s e t o w a i t i f i t
p e r c e i v e s t h e i m m e d i a t e c o s t t o b e t o o h i g h a n d t h e l o n g ~ t e r m
o b j e c t i v e s t o b e t o o v a g u e . B e l k n a p w r i t e s t h a t t h e e f f e c t , o n
p r i v a t e f i r m a n d p u b l i c p o l i c y a l i k e , o f w a i t i n g " i s n o t g i v e n
a d e q u a t e w e i g h t a n d c o n s i d e r a t i o n i n r e g u l a t i o n s t h a t r e q u i r e t o o
m u c h d e t a i l e d c o m m i t m e n t f o r p r o j e c t s t o c o v e r l a r g e a r e a s o f l a n d o r
r e q u i r e a l o n g t i m e p e r i o d f o r c o m p l e t i o n . " ( B e l k n a p , 1 9 8 0 ) .

( b ) R e g u l a t i o n s a s h o s t i l e c o n s t r a i n t s :

“ W h i l e e n v i r o n m e n t a l i s t s s e e r e h a b i l i t a t i v e p o l i c i e s a s t h e
' r i g h t t h i n g t o d o ' , a n d p u b l i c o f f i c i a l s m a y v i e w t h e m a s
' r e a s o n a b l e c o m p r o m i s e s o f c o m p e t i n g d e m a n d s ' , t h e c o r p o r a t e v i e w i s
t h a t s u c h p o l i c i e s a r e ' o n l y t h e l a t e s t i n a s e r i e s o f c o n s t r a i n t s
t h a t n e e d t o b e s o l v e d ' . T h i s i s s o i n a d o u b l e s e n s e . T h e
c o r p o r a t i o n d o e s n o t a d o p t t h e p u r p o s e s a n d s t r i c t u r e s o f r e s o u r c e
r e g u l a t i o n a s i t s o w n ; r a t h e r , i t a d a p t s t o t h e m a s h o s t i l e
c o n s t r a i n t s i n t h e e n v i r o n m e n t a r o u n d w h i c h i t m u s t m a n e u v e r i n o r d e r
t o c o n t i n u e t o b a s e i t s d e c i s i o n s o n s o u n d b u s i n e s s c r i t e r i a . " *
( Y a r b r o u g h , l 9 8 4 ) .

* T h i s i s a n i n t e r p r e t a t i o n o f B e l k n a p ' s a r g u m e n t . I n f a i r n e s s i t s h o u l d b e

s a i d t h a t h e m i g h t d i s a v o w i t .
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T h e c o r p o r a t i o n s e e s r e s o u r c e p o l i c i e s a s c o n s t r a i n t s i n a s e c o n d
s e n s e . M o s t p o l i c i e s " f a c i n g t h e c o r p o r a t i o n " , e v e n n e w l y e n a c t e d o n e s ,
a r e n o t n e w t o t h e c o r p o r a t i o n . R a t h e r , t h e y a r e o n l y t h e l a t e s t i n a
" s e r i e s o f c o n s t r a i n t s " w h i c h a r e i n m a n y w a y s r e d u n d a n t t o r e q u i r e m e n t s
a l r e a d y i m p o s e d b y s t a t e a n d l o c a l g o v e r n m e n t s . " T h e y c o n s t r a i n t h e
c o r p o r a t i o n i n t h a t i t m u s t i n t e g r a t e t h e s t r i c t u r e s o f t h e p o l i c y i n t o
t h e o t h e r r e q u i r e m e n t s i t f a c e s w h i l e a n t i c i p a t i n g f u t u r e p o l i c y d e m a n d s .
T h e c o r p o r a t i o n i s c o n s t r a i n e d b y t h e a c t u a l p o l i c y r e q u i r e m e n t s a n d b y
u n c e r t a i n t y a s t o f u t u r e p o l i c y r e q u i r e m e n t s . " ( B e l k n a p , l 9 8 0 ) .

( c ) T h e c o r p o r a t i o n a s i n t e g r a t o r :

A n o f t e n o v e r l o o k e d f a c t i s t h a t t h e p r i v a t e s e c t o r i s a n
i n t e g r a t o r a n d a c o o r d i n a t o r o f d i v e r g e n t p u b l i c p o l i c i e s . P r i v a t e
f i r m s h a v e a v e s t e d i n t e r e s t i n c o o r d i n a t i n g t h e p o l i c i e s a n d
o b j e c t i v e s o f p u b l i c a g e n c i e s a t a l l l e v e l s o f g o v e r n m e n t , f e d e r a l ,
s t a t e , a n d l o c a l . B e l k n a p m a k e s t h e i n t e r e s t i n g s p e c u l a t i o n t h a t t h e
c o r p o r a t i o n i s f r e q u e n t l y t h e o n l y i n s t i t u t i o n w i t h a n i n t e r e s t i n
p u l l i n g t o g e t h e r a n i n t e r n a l l y c o n s i s t e n t a n d t i g h t s e t o f p o l i c i e s
t h a t c a n s e r v e a s p e r f o r m a n c e s t a n d a r d s . “ T h e r a n g e a n d v o l u m e o f
p o l i c i e s o n a n y o n e r e s o u r c e . . . ( a r e ) a m a z i n g i n t h e i r d i v e r g e n c e a s
t h e y ( e f f e c t ) t h e s a m e r e s o u r c e .

I n s u m , t h e c o r p o r a t i o n m u s t m o n i t o r p u b l i c a g e n c y b e h a v i o r a n d
a s s e s s p o l i t i c a l s t r e n g t h a n d m u s t i n t e g r a t e d i v e r g e n t p u b l i c
p o l i c i e s a s a c o n d i t i o n o f i t s s u c c e s s f u l o p e r a t i o n a n d c o n t i n u e d
e x i s t e n c e .

S u m m a r

T h e p r o p o s i t i o n s o f t h e c o n c e p t u a l a n d t h e o r e t i c a l l i t e r a t u r e a r e b o r n e
o u t i n t h e c a s e s t u d i e s . I n t h e o r y a n d i n p r a c t i c e , i t a p p e a r s , t h e
p r o b a b i l i t y i s s l i g h t t h a t e c o s y s t e m s c a n b e s u c c e s s f u l l y m a n a g e d t h r o u g h
c o n s e n s u s . C o n s e n s u s m a n a g e m e n t i s n o t a f e a s i b l e s t r a t e g y f o r a c h i e v i n g
e c o s y s t e m r e h a b i l i t a t i o n b e c a u s e t h e b i a s i n t h e e x i s t i n g s t r u c t u r e i s a g a i n s t
s u c c e s s f u l c o n s e n s u s m a n a g e m e n t a n d t h e b i a s c a n n o t b e o v e r c o m e b y m e a n s o f
c o n s e n s u s . T h i s d o e s n o t m e a n t h a t t h e r e i s n o r o l e f o r c o n s e n s u s s t r a t e g i e s
i n e c o s y s t e m m a n a g e m e n t . I t i s r e a s o n a b l e t o s p e c u l a t e t h a t s u c h s t r a t e g i e s
m i g h t p r o v e u s e f u l i n b u i l d i n g s u p p o r t a n d l e g i t i m a c y f o r p r o g r a m s o f
e c o s y s t e m r e h a b i l i t a t i o n . T h e G r e e n B a y F O B e x p e r i e n c e s u g g e s t s t h a t t h i s m a y
b e s o , a s d o t h e o t h e r c a s e s t u d i e s . I n t h i s s e n s e , c o n s e n s u s h a s p o t e n t i a l

t h a t s h o u l d b e e x p l o r e d .

A n o t h e r c h i e f l e s s o n t h a t s h o u l d b e u n d e r s c o r e d i s t h a t e f f o r t s a t
m u l t i — i n s t i t u t i o n a l r e s o u r c e m a n a g e m e n t " . . . w e r e s u c c e s s f u l w h e r e s u c h ( a )
p r o c e s s i n c o r p o r a t e d l e g i s l a t i v e m a n d a t e s t o e n f o r c e t h e d e v e l o p m e n t c o n t r o l
a n d w e r e l e s s m e a n i n g f u l w h e r e t h e e f f o r t w a s s o l e l y a d v i s o r y a n d u n a b l e t o
w i t h s t a n d t h e p r e s s u r e o f c o n f l i c t i n g d e m a n d s " . ( E m p h a s i s a d d e d ) . ( C a p l e n a s ,
l 9 8 2 ) . I n s h o r t , t h e l i t e r a t u r e l e a d s t o t h e c o n c l u s i o n t h a t l e g i s l a t i v e
s t r a t e g i e s w h i c h a i m t o m a k e e c o s y s t e m r e h a b i l i t a t i o n t h e c o n t e x t f o r
m a n a g e m e n t — ~ t h e c o n s t r a i n t a r o u n d w h i c h i n t e r e s t a n d i n s t i t u t i o n s s h o u l d

w o r k w — a r e a n e c e s s a r y b u t n o t s u f f i c i e n t p a r t o f a n y c o m p r e h e n s i v e a p p r o a c h t o

e c o s y s t e m r e h a b i l i t a t i o n .
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W h a t i s p r e s e n t e d h e r e ( F i g u r e 2 ) i s a g e n e r a l i z e d m o d e l o f t h e
r e l a t i o n s h i p b e t w e e n t h e G r e e n B a y e c o s y s t e m r e s o u r c e b a s e a n d t h e p o l i t i c a l
a n d e c o n o m i c c o n t r o l s y s t e m t h a t d e t e r m i n e s i t s u s e , a l t e r a t i o n s , a n d
a l l o c a t i o n . T h e m o d e l i s c h a r a c t e r i z e d b y m u t u a l i n t e r a c t i o n s a m o n g a n u m b e r
o f c o m p o n e n t s i n a d y n a m i c s y s t e m . I t i s i n t e n d e d a s a d e s c r i p t i v e t o o l , a s
a n a i d i n c o m p r e h e n d i n g t h e m a n y i n t e r r e l a t e d f o r c e s t h a t w o r k t o d e t e r m i n e
w h a t e c o s y s t e m m a n a g e m e n t w i l l b e a n d w h a t t h e t y p e a n d p a t t e r n o f e c o s y s t e m
r e s o u r c e u s e w i l l b e . I n a d d i t i o n , t h e m o d e l i s i n t e n d e d t o s t i m u l a t e t h e
i m a g i n a t i o n t o w a r d d i s c o v e r i n g i m p o r t a n t g e n e r a l p r o b l e m s a n d p o s s i b l e a v e n u e s
t o w a r d r e s o l u t i o n . F o r t h e s e r e a s o n s t h e m o d e l i s g e n e r a l ( h i g h l y a g g r e g a t e d )
a n d e m p h a s i z e s , i n a b r o a d w a y , t h e m o s t s a l i e n t f e a t u r e s o f t h e c o m p l e x
r e s o u r c e m a n a g e m e n t s y s t e m .

T h e m o s t i m p o r t a n t c h a r a c t e r i s t i c o f t h e m o d e l i s t h e i d e n t i f i c a t i o n o f
t h e p r i m a r y s y s t e m c o m p o n e n t s a n d t h e s p e c i f i c a t i o n o f t h e n a t u r e o f t h e i r
i n t e r a c t i o n s . N o t e t h a t e c o s y s t e m m a n a g e m e n t a n d p o l i t i c s i s i n f l u e n c e d b y
b o t h t h e f l o w o f i n f l u e n c e a m o n g t h e c o m p o n e n t s a n d b y t h e s t a t u s a n d
c o n d i t i o n o f t h e c o m p o n e n t s t h e m s e l v e s . S a i d a n o t h e r w a y , t h e d e c i s i o n s w i t h
r e g a r d t o p o l i c y , u s e r a n d m a r k e t a c t i v i t y , i m p l e m e n t a t i o n , a n d s o o n , a r e
i n f l u e n c e d b y b o t h t h e f l o w o f i n f l u e n c e a n d b y t h e s t a t u s a n d c o n d i t i o n o f
t h e c o m p o n e n t s a t a g i v e n p o i n t i n t i m e .

E c o s y s t e m m a n a g e m e n t a n d p o l i t i c s d e p e n d s o n f i v e s e t s o f v a r i a b l e s : ( 1 )
t h e e c o l o g i c a l s t a t u s a n d d i m e n s i o n s o f t h e e c o s y s t e m r e s o u r c e b a s e ; ( 2 ) u s e r
i n t e r a c t i o n a n d m a r k e t f o r c e s ; ( 3 ) a f f e c t e d p u b l i c s a n d t h e i r i d e n t i f i c a t i o n
o f p r o b l e m s ; ( 4 ) t h e g e n e r a l p o l i t i c a l s e t t i n g , a n d ( 5 ) t h e p o l i c y a r e a s a n d
i n t e r g o v e r n m e n t a l m a n a g e m e n t c o n t e x t . T h e s e f i v e s e t s o f v a r i a b l e s a r e t h e
c o m p o n e n t s o f t h e m o d e l .

I n t h e m o d e l a c i r c l e r e p r e s e n t s t h e n a t u r e a n d s t a t u s o f a m o d e l
c o m p o n e n t . B y n a t u r e i s m e a n t t h e r e l a t i v e l y e n d u r i n g c h a r a c t e r i s t i c s o f t h e
c o m p o n e n t s ; b y s t a t u s i s m e a n t t h e c u r r e n t " l e v e l “ , “ s t a t e “ , o r " o p e r a t i o n a l
p r o p e n s i t y “ o f a p a r t i c u l a r m o d e l c o m p o n e n t . S t a t u s c h a n g e s o v e r t i m e a s a
f u n c t i o n o f t h e s t a t u s o f o t h e r c o m p o n e n t s i n t h e s y s t e m . A n a r r o w r e p r e s e n t s
t h e f l o w o f i n f l u e n c e a n d i n f o r m a t i o n ( a f o r m o f i n f l u e n c e ) b e t w e e n t h e m o d e l
c o m p o n e n t s a n d t h e c h a r a c t e r i s t i c f o r m s o f t h e r e l a t i o n s h i p s b e t w e e n t h e
c o m p o n e n t s . F l o w s o f i n f l u e n c e d e t e r m i n e t h e r e l a t i o n s h i p b e t w e e n s y s t e m
c o m p o n e n t s a n d h o w t h e s t a t u s o f o n e a f f e c t s t h e s t a t u s o f o t h e r s . E a c h o f
t h e m o d e l c o m p o n e n t s w i l l b e d i s c u s s e d i n t u r n , f o l l o w e d b y a d i s c u s s i o n o f
t h e f l o w o f i n f l u e n c e a n d i n f o r m a t i o n b e t w e e n m o d e l c o m p o n e n t s .
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M o d e l C o m p o n e n t s

1 .

2 .

E c o s y s t e m R e s o u r c e :

T h i s s e t o f v a r i a b l e s h a s t o d o w i t h t h e n a t u r e a n d s t a t u s o f t h e
r e s o u r c e i n q u e s t i o n , i t s b a s i c n a t u r e , i . e . , t h e f u n d a m e n t a l
c h a r a c t e r i s t i c s a s s o c i a t e d w i t h t h e t y p e o f r e s o u r c e i t i s , a n d i t s
p r e s e n t s t a t u s , i . e . , i t s c o n d i t i o n , a v a i l a b i l i t y , a n d o t h e r r e l e v a n t
c h a r a c t e r i s t i c s . T h e n a t u r e a n d c o n d i t i o n o f t h e e c o s y s t e m r e s o u r c e
i n f l u e n c e s i t s p r e s e n t a n d p o t e n t i a l u s e . T h e s t a t u s a n d c o n d i t i o n
o f t h e r e s o u r c e b a s e a n d t h e p a r t i c u l a r r e s o u r c e i n q u e s t i o n a l s o
i n f l u e n c e p u b l i c s a n d t h e i r p e r c e p t i o n s o f b e n e f i t s o r p r o b l e m s .

N a t u r e : G r e e n B a y i s a f r e s h w a t e r " e s t u a r y " a b o u t 1 2 0 m i l e s ( 1 9 3
k m ) l o n g w i t h a n a v e r a g e w i d t h o f 1 4 m i l e s ( 2 2 k m ) a n d a m e a n d e p t h
o f 5 2 f e e t ( 1 5 . 8 m ) . T h e G r e e n B a y w a t e r s h e d d r a i n s s o m e 4 0 , 0 0 0

k m 2 o f l a n d s u r f a c e i n 2 4 c o u n t i e s i n b o t h W i s c o n s i n a n d M i c h i g a n ,
o r a b o u t 1 / 3 o f t h e t o t a l L a k e M i c h i g a n d r a i n a g e b a s i n . ( H a r r i s , g t
a l . , 1 9 8 2 ) . " B i o l o g i c a l l y , i t i s o n e o f t h e m o s t p r o d u c t i v e a n d
i m p o r t a n t e c o s y s t e m s i n L a k e M i c h i g a n . “ ( F r a n c i s , e t a l . , 1 9 7 9 ) .

S t a t u s : T h e m o d e r n h i s t o r y o f G r e e n B a y h a s b e e n o n e o f e c o s y s t e m
d e g r a d a t i o n . F o r e s t e x p l o i t a t i o n i n t h e n i n e t e e n t h a n d e a r l y
t w e n t i e t h c e n t u r y , a g r i c u l t u r a l l a n d c l e a r i n g a n d h u m a n s e t t l e m e n t i n
t h e d r a i n a g e b a s i n h a v e s i g n i f i c a n t l y c o n t r i b u t e d t o t h e d e g r a d a t i o n
o f e n v i r o n m e n t a l q u a l i t y . “ I n m o r e r e c e n t t i m e s t h e B a y c o n t i n u e s t o
b e i m p a c t e d b y i n d u s t r i a l d e v e l o p m e n t s a l o n g t h e l o w e r F o x R i v e r , t h e
m a i n t r i b u t a r y r i v e r e n t e r i n g t h e B a y , a n d t o a l e s s e r e x t e n t b y
s h o r e l i n e d e v e l o p m e n t s f o r r e c r e a t i o n a l p u r p o s e s . I n g e n e r a l , t h e
s o u t h e r n e n d o f t h e B a y r e m a i n s h e a v i l y p o l l u t e d f r o m e x c e s s i v e
n u t r i e n t s , i n d u s t r i a l w a s t e , a n d h e a v y s e d i m e n t a t i o n . O v e r f i s h i n g
h a s b e e n c o m m o n a n d s t o c k s o f s e v e r a l p r e f e r r e d s p e c i e s h a v e
c o l l a p s e d . E x o t i c f i s h e s a r e n o w a b u n d a n t . T h e q u a l i t y o f t h e
r e c r e a t i o n a l o p p o r t u n i t i e s i n t h e l o w e r B a y r e m a i n s l o w . " ( F r a n c i s ,
e t a l . , 1 9 7 9 ) . I n s h o r t , t h e s t a t u s o f t h e r e s o u r c e i s t h a t o f a n

 

a .

D . G r e e n B a y :

e c o s y s t e m i n t r o u b l e .

U s e r I n t e r a c t i o n s a n d M a r k e t F o r c e s :

a . T h i s s e t o f v a r i a b l e s i n c l u d e s t h e i n t e r a c t i o n s o f t h e u s e r s o f
t h e r e s o u r c e a n d t h e n a t u r e a n d s t a t u s o f m a r k e t f o r c e s . E x a m p l e s o f
u s e r g r o u p s a r e c o m m e r c i a l f i s h e r m e n , s p o r t f i s h e r m e n , w e t
i n d u s t r i e s , f a r m e r s , e n e r g y u t i l i t i e s , m u n i c i p a l s e w a g e , a n d s o o n .

( S e e T a b l e 3 , p . 4 8 , f o r c o m p l e t e d l i s t i n g ) T h e u s e r g r o u p s p r o m o t e

t h e s t r e s s e s ( e . g . n u t r i e n t s , t o x i c s , s u s p e n d e d s o l i d s a n d s e d i m e n t s )
t h a t a f f e c t t h e e c o s y s t e m .

M a r k e t f o r c e s a r e a s e t o f v a r i a b l e s t h a t s t r u c t u r e u s e r

i n t e r a c t i o n s . T h e y m a y i n c l u d e t h e e x i s t i n g i n s t i t u t i o n a l s t r u c t u r e

o f t h e m a r k e t , m a r k e t d e m a n d a n d n e e d f o r e c o s y s t e m r e s o u c e s , a n d t h e
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p r e s e n t a n d p o t e n t i a l p a t t e r n o f m a r k e t u s e , a l t e r a t i o n , a n d
a l l o c a t i o n o f e c o s y s t e m r e s o u r c e s .

R e s e a r c h h a s p r o d u c e d a l i s t o f f o u r t e e n " U s e r " g r o u p s f o r G r e e n
B a y . ( S e e T a b l e 3 )

M a r k e t f o r c e s t h a t s t r u c t u r e a n d i n f l u e n c e t h e i n t e r a c t i o n s o f
u s e r s o f G r e e n B a y a r e n o t c l e a r l y u n d e r s t o o d . A l t h o u g h s o m e
e c o n o m i c s t u d i e s h a v e b e e n d o n e , f o r e x a m p l e , o n s h i p p i n g i n t h e P o r t
o f G r e e n B a y , t h i s i s a n a r e a w h e r e r e s e a r c h i s n e e d e d .

 

T a b l e 3 . " U s e r s " o f G r e e n B a y
 

 

S p o r t f i s h e r m e n 8 . B a y a n d t r i b u t a r y s h o r e l i n e r e s i d e n t s

C o m m e r c i a l f i s h e r m a n 9 . R e c r e a t i o n a l b o a t e r s

W e t i n d u s t r i e s l 0 . W a t e r f o w l h u n t e r s

F a r m e r s l l . S w i m m e r s

M u n i c i p a l s e w a g e l 2 . E n j o y e r s

E n e r g y u t i l i t i e s 1 3 . L a n d d e v e l o p e r s

C o m m e r c i a l s h i p p e r s 1 4 . L a n d f i l l e r s

 

3 .

4 .

A f f e c t e d P u b l i c s :

a . T h i s s e t o f v a r i a b l e s r e f e r s t o t h e u s e r g r o u p s w h o a r e a f f e c t e d
b y t h e s t r e s s e s p l a c e d o n t h e r e s o u r c e . I t i n c l u d e s a l l w h o a r e
o b j e c t i v e l y a f f e c t e d a n d f o c u s e s o n t h e s u b s e t o f t h o s e w h o p e r c e i v e
t h e m s e l v e s t o b e a f f e c t e d b y t h e c u r r e n t a n d p o t e n t i a l s t a t u s o f t h e
r e s o u r c e b a s e .

A f f e c t e d p u b l i c s a r e a p o t e n t i a l s o u r c e o f p o l i t i c a l s u p p o r t a n d
l e g i t i m a t i o n f o r e c o s y s t e m m a n a g e m e n t . I t i s t h e s e p u b l i c s w h o , w h e n
a r o u s e d , c a n t r a n s f o r m e c o s y s t e m i s s u e s i n t o d e m a n d s f o r g o v e r n m e n t
a c t i o n . W h o t h e s e p u b l i c s a r e , w h a t t h e i r p r e s e n t s t a t u s i s , t h e i r
l e v e l s o f p e r c e p t i o n o f t h e i s s u e s a n d h o w t h e y m i g h t b e m o b i l i z e d ,
a r e a l l a r e a s o f n e e d e d r e s e a r c h .

G e n e r a l P o l i t i c a l S e t t i n g :

a . T h e f o u r t h s e t o f v a r i a b l e s r e f e r s t o t h e i n s t i t u t i o n a l , l e g a l ,
a n d b e h a v i o r a l c h a r a c t e r i s t i c s o f t h e A m e r i c a n f e d e r a l s y s t e m . T h e
i n s t i t u t i o n a l s t r u c t u r e i s f i x e d i n t h e s e n s e o f b e i n g e s t a b l i s h e d ,
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b u t i t i s d y n a m i c . T h e l e g a l v a r i a b l e s i n c l u d e c o n s t i t u t i o n a l l a w ,
s t a t u t o r y l a w , a d m i n i s t r a t i v e l a w , a n d c a s e l a w . T h e b e h a v i o r a l
c h a r a c t e r i s t i c s a r e , f i r s t , t h e o p e r a t i o n a l p r o p e n s i t i e s o f t h e
A m e r i c a n f e d e r a l s y s t e m , i n c l u d i n g t h e n a t u r e a n d o p e r a t i o n o f t h e
p r o c e s s e s t h r o u g h w h i c h p o l i c y i s f o r m u l a t e d a n d , s e c o n d , t h e g e n e r a l
p o l i t i c a l e n v i r o n m e n t t h a t i n f l u e n c e s t h e m a n a g e m e n t p r o c e s s . A t a n y
g i v e n t i m e c e r t a i n i s s u e s a r e s o p r e d o m i n a n t i n A m e r i c a n p o l i t i c s
t h a t t h e y p e n e t r a t e t h e p o l i t i c s o f e a c h p a r t i c u l a r p o l i c y a r e a .
T h e s e m a y i n c l u d e m o v e m e n t s o f s o c i a l r e f o r m , c o n f l i c t o v e r w a r t i m e
m o b i l i z a t i o n , i d e o l o g i c a l c r u s a d e s o v e r o n e i s s u e o r a n o t h e r , a n d s o
o n . W h a t e v e r t h e y m a y b e , t h e y s o t r a n s c e n d t h e s p e c i f i c i s s u e s o f
t h e i r p o l i c y a r e a a s t o b e c o m e a p o l i t i c a l f a c t o r i n o t h e r p o l i c y
a r e a s .

b . N a t u r e : T h e g i v e n s a r e a b a s i c c o n s t i t u t i o n a l s t r u c t u r e ( s e p a r a t e
i n s t i t u t i o n s s h a r i n g p o w e r s , a n d s o o n ) , f e d e r a l i s m , a n d t h e
p o l i t i c a l c u l t u r e .

S t a t u s : T h e s t a t u s c h a n g e s a s a r e s u l t o f c h a n g e s i n p e r s o n n e l ~ ~ a
n e w a d m i n i s t r a t i o n , a d i f f e r e n t C o n g r e s s — — c h a n g e s i n p o l i c y , a n d t h e
c o n f l i c t s o f t h e t i m e s .

P o l i t i c a l a c t o r s a r e a t t u n e d t o t h e s e c h a n g e s b e c a u s e t h e y m u s t
a d a p t t o t h e m ; w i t n e s s t h e F O B p r o c e s s w h i c h w a s c a t a l y z e d b y a
c h a n g e i n t h e n a t i o n a l a d m i n i s t r a t i o n a n d t h r e a t o f n e w p o l i c i e s .
S c h o l a r s , h o w e v e r , h a v e n o t p a i d e n o u g h a t t e n t i o n t o t h e c o n n e c t i o n .
M o r e w o r k n e e d s t o b e d o n e o n e x a m i n i n g t h e i m p a c t o f t h e g e n e r a l
p o l i t i c a l s e t t i n g o n e c o s y s t e m m a n a g e m e n t .

5 . E c o s y s t e m M a n a g e m e n t / P o l i c y A r e a s

a . T h i s s e t o f v a r i a b l e s i n c l u d e s t h e i n t e r — g o v e r n m e n t a l m a n a g e m e n t
a r e n a i n w h i c h m a n a g e m e n t s t r a t e g i e s a r e f o r m u l a t e d a n d t h e p o l i c y
a r e a s o f e c o s y s t e m m a n a g e m e n t . E c o s y s t e m m a n a g e m e n t a n d p o l i t i c s i s
h e r e d i v i d e d i n t o f o u r p o l i c y a r e a s , e a c h g r o u p e d a r o u n d o n e n o t a b l e
s t r e s s o n t h e e c o s y s t e m : n u t r i e n t s , t o x i c s , s u s p e n d e d s o l i d s a n d
s e d i m e n t s , a n d f i s h e r i e s . * G r o u p e d a r o u n d e a c h s t r e s s i s w h a t i s
h e r e l a b e l e d a p o l i c y a r e a . E a c h p o l i c y a r e a h a s i t s o w n p a r t i c u l a r
p o l i t i c a l c h a r a c t e r i s t i c s , i t s o w n “ p o l i t i c s o f t h e s t r e s s “ , a s i t
w e r e . T h e b i o p h y s i c a l c h a r a c t e r i s t i c s o f t h e r e s o u r c e , u s e r
i n t e r a c t i o n s a n d m a r k e t f o r c e s a n d a f f e c t e d p u b l i c s i n t e r a c t t o
p r o d u c e a p a r t i c u l a r p o l i t i c a l m o r p h o l o g y t h a t i s t e r m e d t h e p o l i t i c s
o f t h e s t r e s s . E a c h s t r e s s r e q u i r e s d i f f e r e n t t e c h n i c a l m a n a g e m e n t
s t r a t e g i e s a n d i n v o l v e s d i f f e r e n t s e t s o f p o l i t i c a l a c t o r s . T h e
s e p a r a t i o n i s n o t a b s o l u t e , h o w e v e r . I s s u e s i n o n e a r e a d o s p i l l
o v e r t o a f f e c t o t h e r a r e a s . D i f f e r e n t s t r e s s e s m a y s h a r e t h e s a m e
r e g u l a t o r y a g e n c y . T h e s a m e c o u r t d e c i s i o n s o r s t a t u t e s m a y g o v e r n
t h e m . A l l i e s a n d o p p o n e n t s m a y b e h e l d i n c o m m o n . N e v e r t h e l e s s , t h e
f o u r p o l i c y a r e a s d o d i f f e r a n d a r e s u b c o m p o n e n t s o f e c o s y s t e m
m a n a g e m e n t a n d p o l i t i c s .

* P o l i c y a r e a s a r e n o t a b s o l u t e c a t e g o r i e s . T h e y c o r r e s p o n d t o t h e t y p e s
o f s t r e s s e s a n d t h e k i n d s o f i s s u e s r e l e v a n t t o a p a r t i c u l a r e c o s y s t e m .
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N a t u r e : T h e i n s t i t u t i o n a l c o n t e x t f o r e c o s y s t e m m a n a g e m e n t i s
f r a g m e n t e d . I t c a n b e c h a r a c t e r i z e d ( s e e p a g e , a b o v e ) a s a
s e t t i n g i n w h i c h t h e r e i s a b r o a d d i s t r i b u t i o n o f d i s c r e t i o n ; m a n y
a g e n c i e s p o s s e s s i n d e p e n d e n t m a n d a t e s a n d h a v e t h e i r o w n a g e n d a a n d
g o a l s a s d o c o m m e r c i a l u s e r s o f t h e B a y . S e v e n c i t i e s , f i v e
v i l l a g e s , t h i r t y t o w n s , s e v e n c o u n t i e s , a n d t w o s t a t e s , f o r a t o t a l
o f f i f t y — o n e g o v e r n m e n t a l u n i t s , b o u n d t h e B a y . I n a d d i t i o n , a t
l e a s t s e v e n t e e n f e d e r a l , s t a t e , a n d r e g i o n a l a g e n c i e s h a v e
r e g u l a t o r y , m a n a g e m e n t , p l a n n i n g a n d / o r i n f o r m a t i o n r e s p o n s i b i l i t i e s
w i t h i n t h e w a t e r s h e d .

P r e l i m i n a r y r e s e a r c h h a s b e e n d o n e o n t h e " c o m p l e x m o s a i c " o f
a g e n c i e s a n d i n s t i t u t i o n s w i t h r e s p o n s i b l i t y f o r t h e B a y o f G r e e n B a y
( H a r r i s , e t a l . , 1 9 8 2 ) . A m a t r i x o f m a n a g e m e n t r o l e s w a s d e v e l o p e d
b y G L E R I I r e s e a r c h e r s w h i c h a l l o w e d t h e m t o s u m m a r i z e i n t w o w a y s
t h e i n s t i t u t i o n a l i n t e r a c t i o n s w i t h t h e G r e e n B a y e c o s y s t e m . F i r s t ,
t h e y d e t e r m i n e d " t h e d i s t r i b u t i o n o f t h e v a r i o u s k i n d s o f f u n c t i o n s
u n d e r t a k e n b y i n s t i t u t i o n s a c r o s s a l l o f t h e s t r e s s c a t e g o r i e s "
( H a r r i s e t a l . , 1 9 8 2 ) , e . g . , t o x i c s , n u t r i e n t s , s u s p e n d e d s o l i d s a n d
s e d i m e n t s , f i s h e r i e s ) . S e c o n d , t h e y e x a m i n e d “ t h e f r e q u e n c y w i t h
w h i c h a g e n c i e s o r i n s t i t u t i o n s a d d r e s s t h e f o u r s p e c i f i c e c o s y s t e m
s t r e s s c a t e g o r i e s “ . ( H a r r i s , e t a l . , 1 9 8 2 ) .

T h i s i s a u s e f u l f i r s t s t e p . I t s v i r t u e i s t h a t i t a l l o w s o n e t o
s e e w h a t i s o u t t h e r e ; i t s l i m i t a t i o n i s t h a t i t i s s t a t i c . R e s e a r c h
t h a t i s a i m e d a t p r o v i d i n g " a f o u n d a t i o n f o r i n s t i t u t i o n a l
i m p r o v e m e n t m u s t b e d i r e c t e d t o i n s t i t u t i o n a l b e h a v i o r “ . ( F o x ,
1 9 7 0 ) . T h e n e x t s t e p , t h e n , i s t o m o v e b e y o n d t h e s p e c i f i c a t i o n o f
f u n c t i o n s t o a n e x a m i n a t i o n o f h o w s u c h f u n c t i o n s a r e p e r f o r m e d . T h e
m o v e m u s t b e f r o m t h e s t a t i c t o t h e d y n a m i c . I n t h i s l i g h t , i t
s h o u l d b e k e p t i n m i n d t h a t t h e i n s t i t u t i o n a l f u n c t i o n s i d e n t i f i e d i n
t h e G L E R r e s e a r c h w i l l b e " . . . e x e r c i s e d b y o n e o r m o r e d e t e r m i n a n t
p e r s o n s , w h o , w h a t e v e r e l s e t h e y m i g h t b e , p l a y t h e r o l e w h i c h t h e
f u n c t i o n i m p l i e s “ . ( F r i e d e r i c h , 1 9 6 3 ) . I n o t h e r w o r d s ,
i n s t i t u t i o n a l f u n c t i o n s a r e n o t m e c h a n i c a l o n e s ; r a t h e r , t h e y c o n s i s t
o f t h e a c t i v i t i e s o f p e r s o n s p e r f o r m i n g c o n s c i o u s r o l e s a n d m u s t b e
u n d e r s t o o d i n r e l a t i o n t o c o n s c i o u s p u r p o s e o r o b j e c t i v e .
I n s t i t u t i o n a l a c t o r s a d o p t p u r p o s e s , a n d c h a n g e t h e m , a s w e l l a s
s e r v e t h e m .

S t a t u s : S t a t u s o f t h i s c o m p o n e n t h a s t o d o w i t h t h e d y n a m i c s o f
i n s t i t u t i o n a l b e h a v i o r a n d t h e p o l i t i c s o f t h e p o l i c y a r e a s a s w e l l
a s w i t h t h e d y n a m i c s o f w h a t i s t e r m e d h e r e t h e p o l i t i c s o f t h e
s t r e s s . T h e s e a r e p r o m i s i n g a r e a s f o r r e s e a r c h .

T h e F l o w o f I n f l u e n c e a n d I n f o r m a t i o n

L i n e A . R e p r e s e n t s t h e i n f l u e n c e o n u s e r s a n d m a r k e t s o f t h e n a t u r e a n d
c u r r e n t s t a t u s o f t h e e c o s y s t e m r e s o u r c e . I n f l u e n c e i s t r a n s m i t t e d v i a : ( a )
s u p p l y ; ( b ) g e n e r a l c o n d i t i o n ; ( c ) s t r e s s e s i n f l u e n c i n g u s e r g r o u p s ; ( d )
g e o g r a p h i c a l l o c a t i o n .
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Table 4. User Group and Stress Interactions

         

High No. of Stresses High No. of User Groups

User Groups Influ— User Groups Influnced Stresses influenced Stresses Influencing
encing Stresses by Stresses by User Groups User Groups

Wet industries Enjoyers Fishing SS & S
Energy utilities Sport and comm. fishers SS & S Water level management
Land fillers Rec. boaters Nutrients Nutrients
Mun. sewage Waterflow hunters Toxics 800
Land developers Shoreline residents Shoreworks Petroleum

Low No. of Stresses Low No. of User Grouns
Swimmers Farmers Exotics Thermal mod.
Enjoyers Shippers PCBs Heavy metals
Waterfowl hunters Land developers Dams Shipping
Shippers Wet industries Entrain./Imp. Entrain./Imp.
Sport andd comm. fishers Land fillers Shipping PCBs

 

Energy utilities

    

Source: H.J. Harris, et al., "Green Bay in the Future — A Rehabilitative Prospectus“,
Technical Report No. 38, Great Lakes Fishery Commission, Ann Arbor, Michigan
(September, 1982), p. 21.

Example: GLER II has identified the stresses that influenced the most
users (SS & S and Water Level Management) and the users affected by the most
stresses (Enjoyers, Sport and Commercial Fishers, and Waterfowl Hunters). They
find that "although these users are influenced by numerous stresses, they
directly influence few stresses themselves.

Energy Utilities influence more stresses than any other group, but they are
affected by relatively few stresses". (Emphasis added).

Table 4 is a representation of user group and stress interaction.l982).

Conversely, Wet Industries and

(Harris, et al.,

The behavioral, political, and management implications in this flow of
influence from resource to users need to be more fully understood.
for example, simply by looking at the face of these relationships, postulate
that the more an actor is insulated from the influences of stresses the more
likely is the actor to resist ecosystem management by engaging in hold—out
strategies, or by actively opposing rehabilitative strategies, or in other
ways. The point is, these relationships are suggestive.
what do they meanand what are their consequences?
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One could,

The questions are,



   

Table 5. Primary Stresses Affecting
the Green Bay Ecosystem

 

l. PCBs l0. Suspended solids and sedimentation

2. Nutrient loading ll. Dams and dam removal

3. Fishing l2. Heavy metals

4. Manipulation of fish 13. Shoreworks and offshore development
associations (stocking)

l4. Petroleum waste

5. Accidental introduction
and invasion of fish l5. Entrainment/impingement
species.

16. Shipping disturbances

6. Dredging
ll. Water level management

7. Landfill operations
l8. Thermal modifications

8. BOD loadings

9. Other toxics and hazardous
substances

 

Line A1 Represents the impact on the resource base and the ecological
consequences of types and patterns of resource use. Influence is transmitted
via: (a) user groups influencing stress; (b) stresses influenced by user group.

Example: What is represented here is the flow of influence of the primary
stresses affecting the Green Bay ecosystem. Table 5 represents the eighteen
primary stresses identified in the GLER research. (Harris, et al., I982). Of
these, GLER has begun "thinking about technical rehabilitation in terms of a
group of four notable stresses; toxics, nutrients, suspended solids, and
fisheries“. (Harris, et al., l982). These stresses change the status of the
ecosystem resource.

Line 8 Represents the influence on the general political setting of the
nature and current status of the ecosystem resource. Influence is transmitted
via: (l) supply; (2) general condition; (3) number and variety of stresses on
ecosystem; (4) geographical location; (5) perceptions of resource status.

Example: The changing status of the resource-—for example, an ecosystem in
decline——may have an independent influence on the general political setting.
Institutional actors may perceive the general degraded condition of the
resource or may become aware of the decreasing availability (supply) of the
resource and may seek legislation or some other remedy to reverse the
degradation. This flow of influence may be necessary for political action,
but it is not sufficient. This requires, in addition, the influence of
affected publics on the political setting.
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Line B1 Represents the impact on the resource base and the ecological
consequences of types and patterns of governmental use and controls.
Influence is transmitted via: (l) general political milieu; (2) governmental
actions influencing stresses; (3) stress influenced by governmental actions.

Example: The general political milieu may be one of indifference to or
ignorance of the nature and status of the resource. The political culture may
place small value on the quality of the natural resource. The ecosystem, a
common pool resource, may be subject to "the tragedy of the commons“. Or the
flow of action may be direct. Governmental action, dredging, for instance,
may place stresses upon the ecosystem.

Line 9. Represents the indirect impacts of user and market interactions on
affected publics. Influence is transmitted via: (1) externalities (external
costs and benefits); (2) perceptions of externalities.

Example: Publics are affected indirectly by user interactions and market
forces and by the stresses these two sets of variables place on the resource.
The flow of influence is by means of externalities and perceptions of
externalities. Externalities (external diseconomies) are"...economist's terms
for the social costs of production that are not accounted for in the price
mechanism“. (Ophuls, 1977). They are costs imposed on parties external to
the transactions. For example, a downstream user of a degraded river pays an
external cost if the degradation is the result of an upstream wet industry's
use of the resource.

To paraphrase John Dewey, externalities become public problems when publics
perceive them, seek ways to do something about them, and find that the
problems of externalities cannot be solved privately. The public(s) consists
of all those who are affected by the indirect consequences of transactions to
such an extent that it is deemed necessary to have these consequences
systematically cared for.

Affected publics are the fundamental political resource for comprehensive
ecosystem management. Programs of ecosystem rehabilitation need support and
legitimacy and the primary source forboth is affected publics.
What needs to be studied is the processes by which externalities are
translated into political demands. This does not happen automatically, so
research is needed into deliberate strategies for promoting the perception of
externalities. For example, if affected publics perceived the degradation of
the Green Bay ecosystem as an external cost requiring a public solution this
could enhance political support for ecosystem management. It may be that such
a holistic perspective may have to be built up piece by piece through
perceptions of lesser externalities such as lost recreational opportunities or
a deteriorating fishery. The point is, affected publics are a great potential
resource for ecosystem management and we do not know a great deal about them.

Line D Represents the impact on affected publics of the nature and current
status of the ecosystem resource. Influence is transmitted via: (1)
influence of stresses on publics; (2) perceptions: (a) perceptions of the
nature and status of the ecosystem, and (b) perceptions of the effects of
stresses on publics.
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Example: The flow of influence from user interactions to affected publics is
indirect (Line C). The flow of influence here is direct; stresses such as SS
& S, Nutrients, BOD, Water Level Management, and so on affect publics who
would use the Bay. The stresses are the actual social costs borne by affected
publics. Again, the influences are transmitted via perceptions so the

discussion above (Line C) applies here.

Line E Represents the direct and indirect impact on affected publics of the
general political setting. Influence is transmitted via: (l) macroeconomic
and macropolitical policies; (2) current issue agenda; (3) orientation of
current administration; (4) political culture; (5) electorial politics; (6)
law: constitutional, administrative, statutory, case; (7) externalities.

Example: The general political setting is pervasive, but its influence on
affected publics is not uniform over time, either in direction or content.
For example, the orientation of a current national administration may be
toward deregulation, the reduction of funding for environmental programs, and
reducing inflation rather than unemployment. Such policies may affect the
willingness of publics to support ecosystem management.

Political culture affects publics in more subtle ways. We all "partake of
it", so to speak, and if the culture is a libertarian one, as is that of the
United States, then difficulties of getting public support for comprehensive
management are increased, although to what degree is uncertain. What needs to
be studied is the influence of political culture on the support of publics for
comprehensive ecosystem management. Just what kind of a constraint is
culture, and does culture offer opportunities as well as barriers?

Line F Represents the influence of affected publics on the general political
setting. Influence is transmitted via: (l) direct lobbying; (2) indirect
lobbying; (3) litigation; (4) partisanship: (a) financial support of candidate
or party, and (b) electoral politics.

Example: The flow of influence from the affected publics is of two kinds,
direct and indirect. Direct influence occurs when publics are aroused and
mobilized around some issue and it takes the form of overtly trying to get the
government to do something or to stop doing something, for example, enforcing
water quality standards or reducing shipping disturbances. The techniques of
direct influence range from lobbying to litigation. Questions revolve around
methods of arousal, motivation, and organizations and the strategies and
tactics of influence.

Indirect influence refers to one of the important links between elected
officials and publics. Elected officials, if they desire to remain elected,
must anticipate the reaction of publics to their political behavior in
office. By behavior is meant from words to blows and everything in between,
including most particularly the elected official's positions on issues of
importance to constituents (publics). This “anticipatory influence"
(Friederich, 1963) is institutionalized by means of the electoral process. It
is, however, an often neglected source of deliberate political influence. Its
potential needs to be considered.
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Line 6 Represents the mutual adjustment between public and private sectors.
Influence is transmitted via: (l) dual leadership; (2) the distribution of
discretion; (3) mutual need for economic productivity; (4) legal nexus; (5)
macroeconomic role of government; (6) calls for help from user groups to
public sector.

Example: In a society with a private enterprise market economy, relationships
between governments and market institutions are those of mutual adjustment and
compromise. For constitutional, economic, and political reasons, governments
cannot command businesses to perform economic functions. This has an effect
on public policy because it gives businesses a say in governmental
policymaking. Lindblom (1980) characterizes it this way:

Many of the functions performed by business managers in the market
are essential to society in that, if not performed, widespread
discontent and—-at an extreme —disorder would follow. Housing must
be built, food processed, people and goods transported, factories
built and operated, and jobs made available. If these and other
similar activities falter, widespread distress will follow.

Government officials recognize this. They also know that widespread
failure of business to perform these functions will bring down the
government. A democratically elected government cannot expect to
survive in the face of widespread or prolonged distress. Extreme
economic disorganization would not just evict officials in power but
also would overthrow the entire regime or form of government.
Consequently, government policy makers show a constant concern about
business performance.

By rules of the private enterprise market system, however, no
one——not even governments——can command business managers to perform
the functions assigned to them. Although governments can prohibit,
they cannot positively command business managers to perform their
functions. A business manger produces or offers jobs only if he or
she voluntarily decides to do so.

How then can a government official be reasonably confident that
managers will discharge their necessary functions? My making sure
that they will find it advantageous to themselves to do so. They
will perform only if induced by benefits, gains, or advantages
offered them.

One might think that, because opportunities for profit lie about
everywhere, business managers will certainly find inducement to
perform their functions. Yet not even Adam Smith believed that they
would inevitablydo so if left to their own devices. In many parts
of the world, they do not, as in India, for example. They perform
their functions only when governments develop and maintain business
profitability through supporting policies.

This need to develop policies supportive of business profitability can
function as a constraint on comprehensive ecosystem management.
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Mutual adjustment between public and private sectors has been much studied.
What needs to be done is to apply what has been learned to the understanding
of a particular ecosystem. The question is, what are the consequences for
ecosystem rehabilitation of the mutual adjustment between public and private
sectors.

Line H Represents the direct and indirect impact of the general political
setting on ecosystem management and policy areas. Influence is transmitted
via: (1) macroeconomic and macropolitical policies; (2) current issue agenda;
(3) grants-in-aid; (4) resource competition; (5) orientation of current
administration; (6) political culture; (7) electoral politics; (8) law:
constitutional, administrative, statutory, case.

Example: The Green Bay Future of the Bay experience is an example of this
flow of influence. A change in national administrations accompanied by a
change in public policies changed the context of environmental management and
served as a catalyst for intergovernmental cooperation.

The United States is a federal system (as is Canada), and this constitutional
fact creates problems for comprehensive ecosystem management. States play at
“beggar thy neighbor" resource competition by giving tax breaks or by relaxing
the strictures of environmental regulations in order to woo industry and
business away fromsister states. This may pressure states that want to keep
their industries into easing up on environmental constraints. In short, the
impact of federalism on the policies of ecosystem rehabilitation needs to be
assessed.

In addition, this flow of influence offers opportunities to promote
comprehensive ecosystem management. For example, macro controls in the form
of statutory law could change the content of ecosystem management by making
the ecosystem a constraint around which others' interests must work.

Line I Represents the influence on ecosystem management and policy areas of
the nature and current status of the ecosystem resource. Influence is
transmitted via: (1) number. variety and intensity of stresses on the
ecosystem; (2) stress/stress interaction; (3) stress/institutional
interactions: (a) management institutions influencing stresses, and (b)
stresses influencing management institutions.

Example: The nature of the resource influences management because the
ecosystem supports a wide range of human enterprises. Over the years, the
Green Bay ecosystem has supported, among other activities, agriculture,
fishing, logging, and industrial development. These enterprises inflict
stresses on the ecosystem and, in turn, the stresses, their consequences, and
the economic and political interests connected with them (the politics of the
stress) become the immediate environment of management and the subject with
which management must deal.

Valuable research has been done on the number and variety of stresses
influencing the ecosystem. More research needs to be done on
“stress/institutional interactions“ and their consequences for management.
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Line J Represents the impact of user groups and market forces on ecosystemmanagement and policy areas. Influence is transmitted via (1) legal nexus;(2) participation in management; (3) bargaining, negotiation, mediation; (4)hold—out strategies; (5) direct lobbying; (6) indirect lobbying; (7)litigation; (8) partisanship; (9) electoral politics.

Line K Represents the influence of affected publics on ecosystem managementand policy areas. Influence is transmitted via: (l) direct lobbying; (2)indirect lobbying; (3) litigation; (4) partisanship: (a) financial support ofcandidate or party, (b) electoral politics, (c) public participation in
management.

fixamplg: Along with Line H (the impact of the general political setting onecosystem and policy areas) these two flows of influence representthe "input"side of ecosystem politics and management. They have to do with who
(participants) wants what (policies), when, and how (organization, politicalstrategies, tactics, and techniques). The flow of influence is also part ofthe story of institutional behavior, the rest of the story being the mutual
interactions of institutions and the "output" side of ecosystem management andpolitics — the implementation of policies.

The impact of user groups, market forces, and affected publics on ecosystem
management and politics includes both intended and unintended influences; that
is, it includes both the deliberate attempts to influence management through
political pressures, lawsuits, and so on, and the indirect impact at any given
time of the status of users, market forces, and affected publics.

Lines L1'2:3 Represents the implementation of ecosystem management
strategies on L1, user interactions and market forces, L2 affected
publics, and L3 the general political setting. Implementation is the
application of policies to the problems. Influence is transmitted via: (l)
the form of management; (2) the decision rule(s) used in management; (3)
bargaining, negotiation, and mediation; (4) incentive structures; (5) legal
control measures in policy areas; (6) technical control measures in policy
areas; (7) perceived benefits and costs; (8) general legal nexus.

Example: These flows of influence represent the control of human behavior in
relation to the ecosystem.

Here the direct concern is not with physical nature in the
conventional sense, but with people. It is not that the environment
is 'administered'; it is that the actions of people as they impinge
upon the environment become the direct focus of attention. It is not
the environment that is managed, but rather people. Environmental
change or protection is the primary object (but secondary effect) of
this action. We change or protect the environment through directing
or constraining the behavior of people. Principal among the formal
social arrangements and processes through which human behavior is
controlled are those called government and public administration.
But the processes through which decisions are made as to what is done
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are called politics. All these terms, however, are interrelating
aspects of a total system of social decisionmaking and control.
Politics may be described as the art of implementing values through
the actions of people...(Emphasis in original). (Caldwell, 1970).

In sum, these flows of influence represent value implementation in relation to
the human and natural (ecosystem) environment.

Line L4 Represents the impact of ecosystem management on the ecosystem
resource. Influence is transmitted via: (1) changes in human behavior in
relation to the ecosystem; (2) technical management strategies: (a) nutrient
management; (b) toxics management; (c) suspended solids and sediments
management; (d) fishery management.

Example: The influence of management on the ecosystem will vary depending
upon the management strategies adopted and implemented. But whether they be
ad hoc reductionist policies or comprehensive rehabilitative ones, the
influence will be a result of human behavior in relation to the ecosystem.
This highlights the fact that management can control the primary stresses on
the ecosystem only by controlling the human conduct that produces them.

Line M Represents the feedback of information about ecosystem management and
policy areas. Information is transmitted about the impact of the application
of policy on behavior and the impact of technical management on the
ecosystem. Information is transmitted via: (l) formal scientific monitoring;
(2) formal socio—economic studies; (3) mutual interactions and networking; (4)
partisan political activities; (5) information systems.

Example: The feedback of information will influence the behavior of each of
the parties in the management arena: users, affected publics, and
governments. Feedback also serves as the basic information in program
evaluation. Information is useless, however, and management cannot succeed
without goals against which to judge the implementation of policies. There
must be a starting point for management — goals and initial conditions — and
an end point — the achievement of goals, the resolution of problems. As with
all public policies, ecosystem management can be considered as a
“...hypothesis containing (goals), initial conditions, and predicted
consequences. If x is done at time], then y will result at
time2...Implementation...constitutes, the ability to achieve predicted
consequences after the initial conditions have been met". (Pressman and
Wildavsky, 1973).

Research is therefore needed on how to measure success or failure in both
technical and programmatic terms. In a technical sense, measures common to
the ecosystem are needed against which to gauge rehabilitation. In the
programmatic sense, criteria need to be established by which the results of
institutional behavior can be judged.
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Part IV
Promising Areas for Research

A. General Propositions:

The research program presented here rests on two general propositions:

l.

8. Research Outline:

Ecosystem Management and Politics developed in Part III.

First, research aimed at providing a basis for the improvement of
institutional performance must be directed to the study of
institutional behavior as well as institutional structure. (Fox, l970)

Second, research aimed at assessing institutional performance must do
three things:

a. Establish the criteria by which the results of institutional
behavior are to be judged. This is a distinct research need.
The question is, if ecosystem rehabilitation is the goal, what
criteria should be used to judge success or failure? Put more
modestly, and perhaps more realistically, what criteria can be
used to judge movement toward the goal of ecosystem
rehabilitation?

Research revealing how existing institutions behave must be
pursued.

The criteria for judgment should be applied to the findings of

institutional behavior (and structure, where appropriate) to

identify inadequacies in performance. These inadequacies in

performance should be viewed as areas deserving additional

research attention.

The goal is to find ways to translate ecological criteria into

institutional measures of success; to have the established criteria

for judgment become an institutionalized element in a program of

ecosystem rehabilitation.

Ecosystem Management and Politics

The framework for the research program is the Conceptual Scheme of
It sets the

essential terms and conditions of the research and serves as a guide to

the details.

I.

The scheme suggests the following outline:

Ecosystem Resource

A.

B.

Nature of Resource: Fundamental Characteristics

Status of Resource: Current Condition, Level, State, or

Operational Propensity
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III.

A.

 

Technical Strategies for Ecosystem Rehabilitation

Ecological Criteria for Judgement

Interactions and Market Forces

Number and Type of Private Users and Institutions

Market Forces and their Characteristics

Behavioral Implications of Flows of Influence. Influence of:
l. Market Forces:

Investment policies and practices
Pricing policies and practices
Taxing policies and practices
Fiscal transfers, grants-in—aid, other fiscal policies
Inflation/recession

f. Employment practices and levels
Supply of Resource

Ecosystem Stresses Affecting User Groups
User Groups Affecting Ecosystem Stresses
Technical Rehabilitation in Stress Categories
User Groups Unaffected by Ecosystem Stresses
Mutual Adjustment between Sectors

@
Q
O
U
D
J

“
O
m
-
>
0
0
“
)

The Politics of the Stress

Affected Publics

Publics Objectively Affected by Stresses Placed on Ecosystem
l. Who Are the Affected Publics
2. What is their Present Status:

a. Objective impact of externalities
b. Subjective impact of externalities:

(1) Type and distribution of perceptions of ecosystem
issues

(2) Levels of perception of ecosystem issues

Behavioral Implications of Flows of Influence. Influence of:
l. Externalities
2. Market Forces:

a. Economic climate
b. Market (industrial, commercial, service) policies
General political constraints
Political culture: cultural constraints/opportunities for
comprehensive ecosystem management

5. Ecosystem stresses affecting publics
6. Publics affecting ecosystem stresses

3.
4.

Processes by Which Externalities Are Translated into Public
Problems and Political Demands:
1. Potential political support for ecosystem rehabilitation
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IV.

D.

 

Potential for legitimation of ecosystem rehabilitation
Strategies and tactics for promoting the perception of
externalities

C
O
N

The Politics of the Stress

General Political Setting

A.

B.

H.

General Structure of Political Authority

Jurisdictional Authority and Regulatory Conditions

Legal Variables:
Statutory Law

Constitutional, Administrative, Case, and

General Political Environment:
l. Predominant issues
2. Ideological constraints
3. Orientation of present administration

General Political Culture

Mutual Adjustment between Sectors

Behavioral Implications of Flows of Influence. Influence of:
l. Number and variety of stresses on ecosystem
2. Perceptions of resource status
3. Political demands
4. Litigation
5. Mutual adjustment between sectors

The Politics of the Stress

Ecosystem Management/Policy Areas

 

A. Political Morphology: The Exisiting Structure of Management
Authority

Policy Areas: Correspond to the Types of Stresses and Kinds of
Issues Relevant to a Particular Ecosystem

Distribution of Functions Undertaken by Institutions Across
Stress Categories and Policy Areas

Legal Context of Ecosystem Management

Behavioral Implications of Flows of Influence
1. Politics of the stress: Behavior of institutions and

political actors with regard to a particular stress:
a. Who wants what and why
b. Who tries to get what and how

2. Management policies: content of management policies and the

implications for ecosystem rehabilitation
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F. Strategy and Tactics:
l. Political strategies of ecosystem management
2. Legal strategies of ecosystem management
3. The interface of political and legal strategies

VI. Implementation

A. Preconditions for Successful Implementation:
l. Primary obsticals to successful implementation

2. Critical factors in implementing ecosystem policies

VII. Evaluation
A. Development of Criteria of Success

l. Technical criteria: measures common to the ecosystem
2. Programmatic criteria: measures by which the results of

institutional behavior can be judged.

B. Application of Criteria to Behavior

Summary and Conclusion

The outline indentifies areas where research is needed. Each of these has

been discussed in Part III and elsewhere in the text in terms of the nature of

the questions that need to be asked and the content of the research that needs

to be conducted, to review them again would be unnecessarily redundant. What

the outline and the previous discussion do not touch upon are the ways - the

methods — that can and should be employed to carry out the research. Methods

of research, however, are not the subject of this paper. The necessary

scientific methods are available, should the decision be to use them.

Finally, the research program represented in the outline is a bit over-

whelming in the sense of what it would take in terms of time, effort, and

money to implement it. Nevertheless, its scope and complexity are no argument

against demonstrating what would be required to understand in a comprehensive

way ecosystem management and politics. Further, not all of the items on the

outline require original research. Sound work has been done in many areas,

for example, political culture or the behavioral propensities of the American

federal system. What is required in these areas is a synthesis with an eye

toward applying established knowledge to the particular circumstances of the

Green Bay ecosystem. In other areas original research is needed. This

necessitates the establishment of priorities. The following is, therefore, a

list of initial research priorities abstracted from the research outline.*

— Establish criteria for successful ecosystem rehabilitation
— Technical criteria
— Programmatic criteria

— Describe existing institutional behavior: General

*The priorities are unranked, but they have a logical progression.
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— Describe existing behavior of affected publics
~ Discover the politics of the stress: the particular behavior of

institutions and political actors with regard to a particular stress
— Apply criteria to findings on institutional behavior; identify

inadequacies in performance

— Explore strategies and tactics for the implementation of policies of
ecosystem rehabilitation
— Political strategies (includes Political Economic, i.e., market

strategies)
— Legal strategies (e.g., the adequacy of existing law to deal with

ecosystem rehabilitation; constitutional restraints in the design of
alternative management programs; and analysis of the legal environment

Research on these priorities would represent an important extension of the
state—of—the—art in the analysis of ecosystem management and politics, and
would be applicable to the study of ecosystem rehabilitation in Green Bay,
elsewhere in the Great Lakes, and beyond.
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International Joint Cora li?ion._
Great Lakes Regional Offi’ ‘
Science Advisory Board ‘ " “ ‘ 7
100 Ouellette Ave., 8th Floor
Windsor, Ontario
N9A 6T3

Dear Pat:

Re: Comments on "Multi—Institutional Management: The Green Bay Experience

I have now belatedly had the opportunity to review the above report and intend to offer
several comments on it. I found the exercise very useful but also found myself approaching
the issue of concensus type management from a totally different perspective than did
Mr. Yarbrough. I suppose this relates to my own set of prejudices as a government agency
manager. Too often governments are criticized for establishing new agencies to deal
with new problems, rather than try to work within existing institutions. I found the Green
Bay effort laudable in this respect, and was pleased at a partial set of accomplishments

rathen than shortcomings to total rehabilitation. The comments which follow reflect

this view.

The examination of the Green Bay experience was undertaken through comparing the

actual process to a theoretical model only implicitly stated, that being that direct administra-

tive control and regulation are necessary in order to achieve adequate ecosystem management.

If one accepts the model's view, then the evaluation of the Green Bay work follows from

it. However, if an alternative View on this form of management is considered preferable,

then the whole review of the Green Bay program becomes suspect.

On considering this, some positions should be established which clarify my thinking on

the issue.

1. There is a general public dislike for expanded regulation in North America.

2. Direct administrative control is another way of saying management by one set of

prejudices and approaches.

3. Management of an ecosystem (i.e. a multi-parted system) requires involvement by

multi—faceted program managers.

4. Any monopoly over time becomes less efficient over time through complacency or

single minded thinking.

5. Partial success is better than no success at all.
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Page 2
Ms. Patricia Bonner

International Joint Commission

File NO. 8502-1
1984.06.19 '

In the case of Green Bay, what was accomplished was moving from no management strategy

to one of concensus and public input and an improvement in the resource. It is fair to

say that this might have happened more quickly under a single agency mandate, but at

what level or agency or public co-operation is unknown.

The author spends much time talking to the issue of the weak sister in an inter-agency

concensus management setting. I should point out that even in single agency situations,

individual program components have relative strengths and weaknesses which mightinfluence

the outcome of a management program. For example, if the engineering section is stronger

and traditionally better funded than are the fisheries managers, program alternatives

will probably end up with a structural bias. At least by involving several agencies and

the public, the debate is more public and subject to greater accountability. It is also

worthy of note that a single agency is subject to a variety of external forces to which

it is vunerable - press, political comment, criticism by other agencies, and public comment.

These tend to make public bodies more careful and conservative when acting singly than

when acting as part of the management team.

Much is made of the "weak sister" in a concensus management framework. It is an accurate

statement of a problem with this approach, but with careful management the weak sister

can be managed into greater involvement, embarassed to less of a negative role or through

public visibility, encouraged to be seen as part of the management process.

Although I could go on at length to expand the view expressed above, there seems little

point. In my View, the approach of concensus management was evaluated using Green

Bay as the test case instead of evaluating the strengths and weaknesses (i.e. accomplishments

vs. failures) of the approach. The fact that rehabilitation was begun outside a rigorous

institutional framework within which to hide, is a credible accomplishment. Perhaps

the concensus building will lead to the formation of a new agency with administrative

and regulatory powers. Perhaps not. The bottom line is that progress is being made.

For this reason, it is a model to be admirednot unequivocally criticized.

I would be prepared to expand on this at the S.E.C.C. meeting on July 16, 1984.

General Manager

PRH/jmcl
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Canada

Dear Pat:

Over the past few weeks I have had the opportunity to review,

in some detail. the report by C. Jarrell Yarbrough entitled.

"Mum—Institutional Management: The Green Bay Experience." My

comments are attached. I Found the report well written and

insightful, and most significantly, thought-provoking. Hence. my

comments are in the form of observations and Insights as opposed to

critical statements. I offer them to you for your consideration,

and if appropriate. for the consideration of the Social and

Economic Considerations Committee [SECC].

I would suggest that SECC carefully review and discuss the

listing of “Promising Areas for Research" identified in Part IV of

the report. I would also support any effort to apply this type of

institutional/management analysis to another sub-basin in the Great

Lakes region in the interest of both I] refining the Yarbrough

model for ecosystem management: and 2] developing substantive

recommendations for consideration by the institutions in the

sub-basin selected. Perhaps these ideas can be discussed at a

future Com m ittee meeting .

Sincerely,

MIL.
Michael J. Donahue

Natural Resource Specialist/

Administrative Officer

MJD:pam

enclosure
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Review Comments

Multi—Institutional Management: The Green Bay Experience

— C. Jarrell Yarbrough, Ph.D., April lQBLl

[Note: Review comments are organized on the basis of report format.)

1]

1]

Introduction

I am in full agreement with the observation that "A limitation to re—

habilitation of the Great Lakes appears to be more of an entanglement of

institutional arrangements than knowing what to do in an ecological

sense“ [Harris, et al., 1982]. It should be emphasized, however, that

our understanding of the ecological processes of the Great Lakes system

[in a comprehensive sense] is limited as well. Successful ecosystem re-

habilitation would not be guaranteed even if an opportunity existed to

disband entirely the present "entanglement" of institutional arrangements

and create those more conducive to ecosystem rehabilitation strategies.

Political/institutional and ecological uncertainties are a "given" for an

ecosystem rehabilitation approach. Any approach - consensus management

or otherwise - must have the capacity to cope with these uncertainties

and reduce them, when possible, to acceptable levels.

Great Lakes Ecosystem Rehabilitation [GLER]

 

Based on my limited Familiarity with the GLER effort, it appears that

existing institutional arrangements were regarded in that study as a

"constant," and something of an impediment towards the rehabilitation of

the Green Bay ecosystem. Consensus management appears to have been

viewed as something of a "medicinal application," that when applied to

existing institutional arrangements, would have a "healing" effect.

A more fundamental issue, correctly identified by Yarbrough. is whether

existing institutional arrangements can adequately conduct ecosystem

rehabilitation strategies [with or without consensus management]. or

whether alteration of the institutions themselves is required. Conse—

quently, i believe the Yarbrough investigation is not only a logical, but

necessary extension of the GLER process.

Future of the Bay

Table | provides a reasonably comprehensive list of objectives associated

with the Future of the Bay effort. [Bay Lake Regional Planning Commission

Annual Report, 1981]. I would be most interested in how these objectives

are being operationalized [tasks, assignments. etc.]. Also, I believe it

is important for "measures of success" to be developed as a benchmark for

evaluating attainment of objectives. This is particularly critical be-

cause the majority of the stated objectives are ongoing ones: the various

programs can be "fine tuned" over time if measures of success are applied

and results fed back into the process.
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It would also be interesting to know whether the

areas [Table II] has evolved over

program, or whether the

think that additional

the general areas of

coordination, etc.

listing of major issue

the existence of the Future of the Bay

list has remained unchanged. Since 1981 I would

issue areas may have surfaced, including those in

resource management, public input, inter-agency

The Formation of Future of the Bay [FOB]

 

l]

2]

The FOB program seeks "to promote greater agency cooperation and coordi-

nation in the planning and management of activities related to the Green

Bay ecosystem." One of its early substantive charges was to "identify an

issue which is regarded as a meaningful, even if controversial one, in

the Bay, and than within a year bring together the area's diverse in-

terests and come to a resolution of that issue...“ (Bergman, 198%]. The

issue of dredging and dredging alternatives was selected.

From my perspective, it is clear from this charge that the FOB is not un-

dertaking comprehensive ecosystem rehabilitation. The FOB mandate, at

least in this case, is an issue-specific one. As indicated in the Yar-

brough report. this initial Whether the FOBFOB endeavor was successful.

process is capable of addressing ecosystem rehabilitation in a multiple

issue [as opposed to piecemeal] manner remains an open question. A ques-

tion that would test the FOB process from an ecosystem perspective might

be: "Develop a set of policies designed to protect and enhance the water

quality of the Bay via balancing the various water and related land re-

source uses impacting the resource." The point is this: comprehensive

ecosystem rehabilitation has multi-institutional and multi-issue dimen-

sions. FOB may be well served by attempting to embody this broad concept

in its Future effort.

It is significant to note that

was not provided [at least

as the FOB lead agency.

dible job in that capacity.

the Bay Lakes

initially] with
Yet,

Regional Planning Commission

"special funding'I for its role

it was nonetheless able to perform a cre-

In the Great Lakes region, proposals for a comprehensive regional co-

ordination efforts has been dismissed by many as a cost-prohibitive

venture. l believe, albeit in a limited sense, that the FOB experience

demonstrates that resources within an existing institutional framework

can be allocated to address regional needs as well as those of the in-

dividual components of that framework. The concept of reallocating

institutional resources rather than automatically advocating more re-

sources for planning and management at the regional level would seem to

be both economically efficient and politicaly palatable.

Deciding "What to Do"

 

l] I am struck by the "openness" of the FOB experience: it appears that all

interested agencies. organizations and individuals were invited to parti—

cipate in some fashion in the process. One must wonder when such open—

ness becomes unwieldly. For example. what participatory decisions would
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have to be made if the F08 approach were applied to a larger area [i.e.

Great Lakes Basin]? This is a critical question, as public acceptance of

a plan or program initiative is largely a function of the level of public

involvement in the preparation and implementation of that plan or program.

Future of the Bay: An Operational Model

 

i]

2)

3)

4]

The discussion of motivations for institutional participation in colla-

borative planning and decision—making efforts is insightful: many of the

important catalysts are identified.

I believe it is necessary, however, to further elaborate on the self-

interest concept. Participation by institutions is induced not only by a

perception of the desirability of sharing in the collective benefits of

the cooperative effort [as is stated], but also by a perception of the

disbenefits associated with decisions that may be made in the insti-

tution's absence. Simply put, the issue is one of "protecting one's

turf." in the Great Lakes region. states and other entities often assume

a "watchdog" role during "collaborative" planning/decision—making ef—

forts. They will participate, not necessarily to contribute to the

collective progress of the group, but to "raise flags" when their self

interest is threatened. It is a defensive posture entailing reactive

reflexes rather than proactive idea—sharing. This is most certainly not

the dominant motivation for particpation in collaborate ventures, but is

undoubtedly a prevalent one.

It is noted that the "number, the variety, and the heterogeneity of insti-

tutional factors are potentially negative factors in the cost—benefit

structures of collaborative planning." I think this statement might be

phrased in a more positive light. The diversity of players, power—

structures and perceptions in a collaborative process is undoubtedly a

complicating factor, but can have positive benefits as well. For example,

it can be important in building a constituency and power base. The

desirability of multidisciplinary planning approaches and multi-instit—

utional involvement in regional planning efforts is well established. In

any event, this heterogeniety is a "given" in any ecosystem—oriented

planning approach, and will increase proportionately with the size of the

area of interest.

I believe that establishing the legitimacy and political credibility of a

leadership entity [such as the Bay Lake Regional Planning Commission] is

as much a function of the personality and professional capabilities of

the entity‘s staff as it is of the structure and organization of that

entity. A capable administrator can overcome [or accommodate] structural

inadequacies in an organization. However, even the most desirable or-

ganizational structure cannot flourish with inept leadership. I believe

this is one of the "great uncertainties" in regional planning today.

While "overcoming the structural tendency towards weak leadership" should

be a goal of a lead agency such as BLRPC, it should be noted that ex-

cessively strong leadership roles can have equally negative impacts.

Case study analyses of regional planning agencies throughout the U.S.

indicate that constituent [i.e. member agency) support erodes when a

planning entity begins to develop an excessive degree of autonomy in
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1]

l]

2]

relation to the individual institutions [i.e. governmental units] it

purportedly serves. The leadership agency must maintain a fine balance

to ensure that the collaborate planning effort is both i] firmly and

decisively directed: and 2] open to, and reflective of the input of all

members.

ll

The Call for Consensus

 

The Yarbrough paper presents a very fundamental and perplexing dilemna.

In seeking an ecosystem rehabilitation strategy. it suggests we have two

have choices: a] select a consensus management approach that operates

within the constraints of current institutional arrangements: or b] re-

structure the institutional Framework. The first choice is more readily

implemented, but will fall far short of desired results. The second is

more likely to achieve desired results, but less likely to be imple-

mented. It would entail the abandonment of consensus management in favor

of authority and enforcement.

I do not believe these are mutually exclusive choices.

management processes can be employed while

couraged. In fact, it would be interesting

consensus management as a means to effect

also be useful to explore techniques other than consensus management that

both operate within the existing institutional framework and yet may hold

promise for advanciing ecosystem rehabilitation approaches.

Perhaps consensus

institutional change is an-

to explore the utility of

institutional change. It would

Case Studies

As illustrated

W ildavsky].

in the case study of the Oakland project [Pressman and

"coordination" is indeed an ambiguous, yet often called for

activity in regional planning. The Great Lakes management arena is no

exception. Unfortunately, those demanding “more coordination" seldom

define the term or suggest the approach. if we define coordination as

"information sharing,“ I believe consensus management would yield some

benefits.

Yarbrough states, "Consensus management is not a feasible strategy for

achieving ecosystem rehabilitation because the bias in the existing

structure is against successful consensus management and the bias cannot

be overcome by means of consensus." He further states that "legislative

strategies which aim to make ecosystem rehabilitation the context for

management....are a necessary but not sufficient part of any compre-

hensive approach to ecosystem rehabiliation." Perhaps a combination of

the two-legislation sensitive to. and implemented by consensus management

techniques - holds some promise. I believe this idea warrants further

examination.
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Part

 

Conceptual Scheme of Ecosystem Management and Politics

1]

2]

I find the conceptual scheme to be an effective means of displaying the

principle variables in ecosystem management. Its strength is in its

recognition of the extent to which the dynamic nature of politics, insti-

tutions and policies determine management orientation.

I agree that "more work needs to be done on examining the impact of the

general political setting on ecosystem management." Altering the poli—

tical setting [i.e. institutional arrangements] is a time—consuming

activity. If this is an important step in moving towards an ecosystem

rehabilitation management approach, as the author seems to suggest,

concerted attention to the “general political setting" component of the

m odel is needed.

Model Com ponents

l] in discussion of the model, it is noted that "affected publics" are the

Fundamental political resource for comprehensive ecosystem management,

and a "great" potential resource. While this is certainly true, I would

think that "affected publics" can also be a great potential obstacle and

source of political opposition if their role and level of participation

in an ecosystem management effort is not very carefully designed. The

ecosystem management concept I believe, is a new and rather foreign idea

to "affected publics" which have historically responded to single issue

controversies via special interest, advocacy modes. Hence, fostering

public acceptance and understanding of ecosystem management

an important and in fact essential undertaking.

principles is

The Flow of Influence and information

 

i] it is noted that a feedback loop encompasses all components of the model.

The author identifies a need to better use this feedback loop to develop

measures against which ecosystem rehabilitation can be gauged. Such

measures might include criteria upon which institutional behavior can be

judged.

I fully agree with this statement. Taking it a step further, I believe

that the absense of "built-in" performance evaluation mechanisms is a

serious flaw in the design and operation of most regional resource

management entities. Coupled with broad or otherwise abstract institu-

tional goals, as is often the case, institutional evolution is dis-

couraged or precluded. Much research needs to be done to integrate

performance evaluation measures into the feedback loops associated with

institutional processes.
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Part | V

Promising Areas for Research

1]

2]

3]

Li]

This section of the report adequately summarizes the thrust of the dis-
cussion by presenting an extensive listing of research needs. I have but
one suggestion - that additional work on the strengths and weaknesses of

consensus management techniques in a variety of settings be undertaken to
expand upon that which has been done.

i concur, in general. with the research priorities generated. Perhaps
one could be added - "Describe the structure and behavior of an insti-
tution ideally suited to undertake ecosystem rehabilitation." Such an

exercise could provide a benchmark for evaluating the performance and

organizational structure of existing institutions.

I suggest that any research undertaken have a strong element of appli-
cation to existing Great Lakes management needs. Perhaps another sub-

-region can be selected for study, and the FOB report [particularly its

model] used for guidance.

The past couple years have brought a surge of interest

management - from the individual citizen to Governors'

ment institutions and strategies - present and

gendered much discussion. I believe that

priorities identified can have a substantive

direction of resource management efforts if

designed and results vigorously applied.

in Great Lakes

offices. Manage-

potential - have en-

the types of research

impact upon the future

the studies are carefully
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.' August 8, 1984 ’ MWWS

Ms. Patricia Bonner
International Joint Commission

Informational Services
Box 32869 ‘ ‘
Detroit, MI 48232

Re: Multi—Institutional Management: The Green Bay Experience

Dear Pat:

Thank you andthe SECC for providing us with a copy of the report and

for the solicitation of our comments. Although we do Support many

of the observations and conclusions which Dr. Yarbrough presents, there

are some others with which we differ. Perhaps our close association

with this effort has "conditioned" our perspective of the issue, never—

theless we submit the following comments for consideration:

Pa es 11 and 17: ...“A shared perception of a threat to agency

accomplishments"...."Preceived threat to the mission and well being

of the agencies"... — Although concern for budget reductions of

various agencies was real, a greater incentive to participate in

Future of the Bay was the knowledge the agencies had valuable

information which should be shared. In addition, and in the course

of program development, agencies came to realize that the issue was

legitimately biggerthan any one single agency and the need for

establishing Future of the Bay for promoting greater understanding

cooperation between agencies existed.

Page 14: Selection of the dredge spoils issue for the second year

Future of the Bay activities — The dredge study grant was node

available to the BLRPC before the selection of this issue by the

Future of the Bay Committee. The fact that the issue was important

and that resources had become available to address it, was the

reason it was selected.
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Ms. Patricia Bonner
August 7, 1984
Page 2

Page 31: Political and financial support issues — Support must be
stated for Dr. Yarbrough's observation of the practical impact on
Future of the Bay's ability to sustain its operations. Without
funding support, solutions to important problems which exist will
continue to go unanswered. In the presence of the positive attitudes
of agencies to participate in the Future of the Bay, the absence of
a minimal level of funding for ongoing operations is without question,
the most serious threat to the program.

Even with this position, it must be stated that Future of the Bay
and its concensus management function continue to provide a very
valuable service which includes among others;

Greater understanding and broader perspectives for
agencies with specific administrative responsibilities.

Promotion of couperation between agencies on controver-
sial issues.

'Encouragement to establish more rational positions by

agencies on issues involving various legitimate positions.

As an observation it should be noted that given the reluctance of our

society to endorse greater centralization and control of management

issues, organizations like Future of the Bay may very well be the best

form of improvement in governmental operations than we can expect to

achieve at this point in time.

An intangible but important factor in Future of the Bay type activities

is the need of some individual or agency to become the strong visible

advocate for the position. Although many people might have an interest

in an issue, most are reluctant to initiate an effort much less coordinate

it. On the other hand most people are very willing if not anxious to

participate. Subsequent participation in a program which is properly

orchestrated, will create increased interest and support.

 

RMstp

cc: J. Yarbrough
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Mr. Phiiiig R. Hale

I. Mr. Phillip R. Hale is correct, we do approach consensus management and
the Green Bay experience from different perspectives, and certainly differing
perspectives yield differing measures of success. We could just leave it at that
had he correctly characterized my perspective. He did not, so I am obliged to
comment.

I do not compare “. . . The Green Bay experience to a theoretical model only
implicitly stated, that being that direct administrative control and regulation
are necessary in order to achieve adequate ecosystem management." I do not for a
variety of reasons, not the least of which is because I do not think “management
by one set of prejudices and approaches" will work. My approach is more modest
and more explicit.

I begin with a standard of judgment drawn from the Great Lakes Ecosystem
Rehabilitation research, what might be termed The GLER standard, i.e., ecological
rehabilitation through comprehensive ecosystem management. This standard rests on
three propositions drawn from the research:

l. “holistic” systems perspectives are needed to guide research for
policies capable of reversing the continual deterioration across
much of the Great Lakes ecosystem.

2. Ag_hgg reductionist policies, that is, policies determined on an
individual parameter by parameter basis, do not promote ecosystem
rehabilitation. Such reductionist policies are of some help in
dealing with the issues but ag_hgg policies do not promote
rehabilitation.

3. Successful rehabilitation of Great Lakes ecosystems, including
Green Bay, will require SYSTEMWIDE ECOSYSTEM approaches to
management.

What is meant by comprehensive or holistic or systemwide management is that the
ecosystem should be considered as an ecosystem; the management unit, so-to-Speak,
should be the ecosystem. This neither dictates nor implies a particular organiza-
tional form. It does not mean that the authority to manage the ecosystem should be
concentrated in a single set of hands. On the contrary, I take as given the existing
pluralistic structure of authority and understand that structure to be the constraint
within which ecosystem management must work.

From these two points of departure, the GLER standard of comprehensiveness and
the given pluralistic structure of authority, the paper, in Parts I and II, does
two things.

First, (Part I) it examines The Future of the Bay (FOB) program as an experience
in multi-institutional management. I ask if the F08 experience has anything to.
teach us and find that it does; a number of positive lessons can be drawn from it.
I ask also if FOB is a means of meeting The GLER standard and find that it is not.
I find, as I say in the paper, that FOB is a worthwhile effort that should be _
continued with a higher level of financial and political support. But, and this
too is an important finding, FOB is not a means of meeting the GLER standard; it t
is not a means to comprehensive ecosystem management based on rehabilitative strategies.
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Second, (Part II) the paper examines the idea of consensus management as

a strategy for comprehensive ecosystem management. Consensus is explored because

it is so often proposed as a way of transcending the particularistic perspectives

and gg_hgc_policies that are an integral feature of multi-institutional management.

The starting points are the same: The GLER standard and the existing institutional

structure. The question is, given the pluralistic institutional structure which

can neither be replaced nor essentially altered, is consensus management a feasible

way of meeting the GLER standard of ecosystem management? The question is examined

both conceptually and experentially by examining in turn the theory and the practice

of consensus management. This is done by means of a selected review of the

theoretical literature and by means of selected case studies. The conclusion of

both approaches is the same: consensus management is not a means to comprehensive

ecosystem management. Consensus strategies in some form are a necessar com onent

of multi-institutional management but are ngt_sufficient if the goal lS ecosystem

management. In short, consensus has its limits.

The theoretical literature and the experential (case) studies each confront

one with the limits of consensus. The theorists argue that because of the limits of

consensus some form of authority must be the means to comprehensive management. The

case studies teach that efforts at multi—institutional management had greater success

where legislative mandates supported such efforts and were less successful in the

absence of such support. I look at the logic of this information and infer that

legislative strategies or their equivalent which aim to make ecosystem management

the context for management are a necessary but not a sufficient component of any

comprehensive approach to ecosystem management.

In sum, my perspective and approach are as I have just described them and are

not as they are characterized by Mr. Hale.

II. If Mr. Hale means by the "weak sister” what I mean by the "free rider,” then

he is right, I spend time "talking to the issue." My fundamental point is that the

free—rider problem challenges the To ic of consensus management theory, not merely

the correspondence of the theory With actual events. I stand by the point. If

Mr. Hale means by the weak sister something other than what I mean by the free-rider,

then we are talking past each other and comment is unnecessary.

III. Mr. Hale would exempt The Future of the Bay (FOB) program from scrutiny. He

writes that ". . . the bottom line is that progress is being made. For this reason.

.it is a model to be admired, not unequivocally criticized.” I think Our disagree-

ment centers on what it means to criticize.

It is his view, as I interpret it, that I have in a captious way found fault

with a program that would better be praised. Criticism is in this sense a disservice

and may be a harm to a program that is making progress. One should accentuate the

positive.

My view is that criticism is a tool by which to appraise FOB and learn what

it has to teach us. Criticism in this sense requires a detached, disinterested,

conceptual approach. The critical posture is a scholarly not a partisan one and

it neither serves nor disserves FOB.
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Mr. Michael J. Donahue

I agree with Mr. Donahue's reading of my paper, and welcome his insights.
Detailed comments would be redundant. I would, however, like to highlight two
points.

l. I agree, consensus strategies and changes in the existing institutional
structure are not mutually exclusive. What we need to find, it seems
to me, are ways to displace doctrines and alter behaviors of and within
the given institutional structure. Consensus may have a role to play.

2. Mr. Donahue's point that "affected publics" can be "a great potential
obstacle and source of political opposition" as well as a political
resource is a well taken one. His insight adds an important element
to this model component.

Mr. Ralph Bergman

Mr. Bergman correctly points out where we differ. I have no quarrel with
his observations.
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