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The Lyndon B. Johnson School of
Public Affairs was established in
1970, fulfilling a long-held dream of
President Johnson for an academic
institution aimed specifically at
preparing talented men and women
for leadership positions in public
service. The school offers a master’s
degree in public affairs and a Ph.D.
degree in public policy. For more
information, write to the Office of
Student and Alumni Programs, LBJ
School of Public Affairs, Drawer Y,
University Station, Austin, Texas
78713-8925, or visit the school’s
website at http://www.utexas.edu/lbj.

FROM THE DEAN
WHAT’S NEXT?

Jesus Garza, Blaine Bull and Dinah Sbelgio represent three different
decades in the LBJ School’s history. They also represent the different
career paths that our graduates have taken. Jesus built a career in local
government. And what a distinguished career it has been: last year,
Governing Magazine named him the best city manager in America.
Blaine turned his interest in politics and public policy into a success-
ful business venture. Dinah co-founded a non-profit organization to
help girls make the difficult passage through adolescence.

However different their career paths may be, they have two im-
portant things in common. First, they are committed to making
things better for other people. Jesus does it by ensuring that local
government is responsive and efficient. Dinah does it by mentoring
children. Blaine does it by ensuring that his clients, mostly large
companies, communicate openly and honestly with their custom-
ers and stockholders.

Second, all three went through the LBJ School’s curriculum for
skilled generalists. Unlike other graduate schools of public affairs, the
LBJ School does not insist that students concentrate on a particular
policy arena. Rather, we provide our graduates with tools that will
work in a variety of settings.

The question we confront on our 30th anniversary is, should we
continue to prepare men and women in the same way that we pre-
pared Jesus, Blaine and Dinah? Or do we need to take a new ap-
proach? During the past couple of years, my LBJ School colleagues
and I have thought a lot about that. We have talked with former stu-
dents, visited other public policy programs, and sought advice from
a wide range of people. We don’t have all the answers yet, but we
seem to have widespread agreement on three points.

First, we need to reaffirm the keys to our success during the past
30 years. The most important aspect of our pedagogy is the rich mix
of theory and practice. Our founding dean, John Gronouski, was not
an academic purist. Theory, he thought, was the business of academic
departments; the LBJ School’s job was to prepare professionals who
would make a difference in the real world. Second, we need to an-
ticipate where the market is moving. The market for our graduates
is becoming more and more diversified. There is a need for skilled
generalists who, as Jesus Garza wrote, can deal one moment with a
city’s police department and the next moment with its libraries. There
also is a need for specialists. That is why the LBJ School now offers
eight joint degree programs, a Ph.D. program, and a concentration in
non-profit management.

Third, and perhaps most importantly, we need to take the long-
term view. Politics is about the present and the near future. Public
policy analysis, as it is generally taught and practiced today, is simi-
larly shortsighted. I believe that we at the LBJ School should think
seriously about how the 21st century might be different from the 20th.

We should start our exploration with the understanding that
America invented the future. Of all the wonderful things that this
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nation has created, the most important is the shared
conviction that tomorrow will be, and should be,
different from today.

Our belief in the future is tied closely to our his-
torical experience. At the beginning of the 19th cen-
tury, this nation of slaves and former colonists
suddenly came into possession of a continent that
was, from the perspective of the new Americans,
unexplored and unoccupied. The future lay in west-
ward expansion. Every month a pioneer could dis-
cover a new valley; every season a farmer could
clear a new field; every few years a new wave of
immigrants could land on these shores and start to
adapt their old world culture to the exigencies of the
new world.

The continent had been well explored and settled
by the end of the 19th century. But just as we were
being told that the frontier was closed, the St. Louis
Exposition introduced us to a new frontier. Our
future during the 20th century would be based on
the huge machines of the industrial age and inven-
tions that would make us more productive,
wealthier, even healthier. The electrically powered
elevator made it possible for us to live and work in
high-rise buildings; the advancements in medicine

reduced the health risks of high density living; and
the automobile allowed us to become the most
mobile people on earth.

If physical space dominated our sense of the fu-
ture in the 19th century, and if industrial might domi-
nated our sense of the future in the 20th century, what
will characterize the nation’s future in the 21st cen-
tury? Could it be new technologies that, in contrast
to the 20th century emphasis on hugeness, emphasize
smallness—for example the nanotechnolgies that
have the potential to revolutionize health care? Could
it be a new approach to education and human devel-
opment that enables us to maximize the potential of
all our citizens? Could changes in our racial and eth-
nic makeup alter our basic values and institutions?
Could our future be dominated by international ten-
sions, such as rich nations against poor nations, and
the West against the rest?

These are among the questions that we should
begin to consider. If we pursue them vigorously and
well, we will set the LBJ School apart from virtually
all other institutions.

Edwin Dorn
Dean
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FROM THE
MANAGING EDITOR

This edition of the LBJ Journal commemorates the 30th anniversary
of the LBJ School of Public Affairs. I am honored to present three
very personal and thoughtful articles in the Practitioner’s Corner
written by three distinguished LBJ School alumni: Jesus Garza (class
of ’77), Austin City Manager; Blaine Bull (class of ’82), Managing
Partner of Public Strategies; and Dinah Sbelgio (class of 2000), Co-
Founder and Program Manager of Morning Star Rising. Each of
these individuals offers very personal commentary on the impor-
tance of public sector work.

The editorial board made changes this year to promote wider and
more targeted distribution of the Journal to public affairs programs
at universities and colleges around the country. In addition, we de-
cided to expand the article submission base of the Journal. For much
of the Journal’s existence, submissions were limited to masters and
doctoral students of the LBJ School. Last year, the decision was made
to expand the base to include graduate students from throughout the
University of Texas at Austin. This year, we expanded it further to
include recent graduates of the LBJ School. We feel that this change
provides opportunity for graduating students to publish their pro-
fessional reports, which is the culmination of a year’s work of indi-
vidual research. This edition features articles written by recent alumni
Melissa Carey and Max Castaneda.

The Journal website has been updated and scaled back in order
to limit our focus to what we do best: publish a print journal. As
such, you will continue to find the archives of the Journal on the
website, which is located at www.utexas.edu/lbj/journal. However,
the e-journal, which we began in 2000, has been discontinued this
year. It was an idea ahead of its time—and one that should be re-
visited in the future.

Consistent with past editions of the Journal, this edition contains
a remarkable collection of articles that represent the enormity of is-
sues facing the public sector. This work could not have been pro-
duced without the support of many people and organizations. Many
thanks are owed to Marilyn Duncan and Doug Marshall in the LBJ
School Communications Office for their generous supply of techni-
cal support year after year. I am grateful to Dean Edwin Dorn and
our faculty advisor Professor David C. Warner for their advice and
ongoing contributions. Thanks to Don Wallace and the entire LBJ
School Business Office for their budgetary and logistical support.
Most importantly, we thank the LBJ Foundation for its continued
financial support.

Kathryn Supinski

The LBJ Journal welcomes submis-
sions from all graduate students at
The University of Texas at Austin
as well as recent alumni from the
LBJ School of Public Affairs.
Submissions should be in the form
of a double-spaced manuscript of
less than 5,000 words with
endnotes in the format of a printed
document and a word processing
file.  Citations and style should
conform to the LBJ School Student
Publishing Guide (http://
www.utexas.edu/lbj/student_res/
pubguide/) and/or The Chicago
Manual of Style (14th ed. 1993).

The LBJ Journal of Public Affairs
is distributed at no cost to members
of our subscription list.  If you wish
to be placed on the subscription list,
please contact the editorial board.
Back issues of the LBJ Journal may
also be obtained at no cost by
contacting the editorial board.
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PRACTITIONER’S CORNER

JESUS GARZA

Jesus Garza is the City Manager of
Austin, Texas.  He graduated from
the LBJ School of Public Affairs in
1977.  He has held a variety of
distinguished positions in public
administration at all levels of
government.  At the local level, Mr.
Garza was Assistant City Manager
and Deputy City Manager of Corpus
Christi, Texas.  At the state level, he
served as the Executive Director of
the Texas Water Commission (now
the Texas Natural Resource Conser-
vation Commission).  At the federal
level, he served as the District
Administrator for Congressman J.J.
“Jake” Pickle.

THREE DECADES OF
LBJ SCHOOL
GRADUATES

The first class to graduate from the LBJ
School of Public Affairs numbered 10
graduates in 1972. Today, in 2002, the

graduating class numbers 100. The LBJ School
has nearly 2,500 alumni spread across the globe.
Below is a sample of three of the School’s distin-
guished alumni, each representing a decade of
the School’s existence.

JESUS GARZA

This is truly a great anniversary to celebrate. I congratulate the fac-
ulty, school staff, and the students—now and in the past—for a job
well done. I had the good fortune of attending the LBJ School of Public
Affairs for my masters program. Also, I am pleased to have been
given the opportunity to teach a course at the school for the last four
years. Teaching has afforded me the opportunity to keep close ties
with the school, something that is very important to me. Why?

Networking with other esteemed graduates is certainly a plus. I
enjoy seeing my former classmates at special events, as well as meet-
ing other influential graduates from around the country. The common
bond of the LBJ School has proved to open doors. Through the courses
I have taught, I am honored to know the bright students who will
certainly carry on the great name and reputation of the school
throughout their careers.

There is no question that the doors leading to career opportunities
for LBJ graduates are wide open. This is due in part to the school’s
impressive curriculum. Professors approach education for general
application, rather than for the specialist. Why is that so important?
Adhering to a multi-discipline philosophy exposes students to people
in all types of careers and walks of life. That, in turn, allows gradu-
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ates to become what is commonly referred to as
“skilled generalists.” While that may not seem criti-
cal to students during their course of study, it is
invaluable preparation for a career in public service.
Believe me. It is also very fitting for Austin. We are
fortunate in the Capital City to enjoy a diverse com-
munity. It is a blessing and one of the reasons it is
such a wonderful place to live and why so many
people continue to move to our city. With that in-
flux, we are given the unique opportunity to be ex-
posed to a number of different cultures, ideas, and
desires. The LBJ School offers that same experience.

As the City Manager of Austin for the past eight
years, there is no question that the skills I learned
and developed, as well as the exposure to diversity
throughout my tenure as a graduate student, have
assisted me a great deal in my position. And, hav-
ing emerged as a “skilled generalist,” I find that I
can adjust to almost any given situation. Every day,
I deal with a whole array of people and issues. Al-
though no two days are the same as the next, I have
come to expect that one minute I am working with
the General Manager of Austin Energy, while the
next, the Chief of Police, the Parks and Recreation
Director, the Fire Chief, or maybe the head of the
Water/Wastewater Utility. There are more than 30
separate departments in the City of Austin. Along
with the ones I have already mentioned, we oper-
ate an airport, a library system, an emergency medi-
cal services department—the list goes on and on. All
of those individual departments, although provid-
ing critical services to our community on a daily
basis, make up the whole that is the City of Austin.
The LBJ School helped me learn to keep in mind the
larger agenda, or the big picture so to speak. I must
keep in mind that decisions for one particular area
of our organization may well have an impact on
others areas. It is a constant balancing act, for which
the LBJ School helped me prepare to perform.

I also look back on my days at the school and
remember the policy research projects I was forced
to work on—well, maybe not forced—but it felt that
way when I was a student! The assignments felt
somewhat undisciplined and chaotic and, working
with a group of people trying to evaluate and pre-
pare deliverables—well, that is a genuine real life
experience. In fact, the course description itself, with
only a few minor word changes, could easily de-
scribe my current position: “Through its emphasis
on interdisciplinary research on real policy prob-
lems, the policy research project enables students to
develop and integrate their analytical and quanti-
tative research skills, experience the realities of the
administrative and legislative processes, feel the

impact of political pressures and conflicts and learn
the requirements for effective oral and written com-
munication with nonacademic practitioners.” Stu-
dents should know they will not be rid of policy
research projects after graduation. Indeed, in my
daily life at the City, major projects take on a life of
their own. There are as many opinions, offered so-
lutions, and ideas as there are people sitting around
the table. Sound familiar? When it is all said and
done, a decision has to be made and carried out as
a team. Getting to that point can be challenging. I
have learned that the chaos lends to the develop-
ment of better recommendations. The “pain” that I
endured in the policy research courses was well
worth it.

My experience attending the LBJ School of Pub-
lic Affairs is invaluable. Just being able to say that I
graduated from the school has opened many doors
for me and helped me to advance in public service.
Furthermore, the skills that I learned are easily
translated to any level of government, including
state or federal posts. After all, that is the legacy of
Lyndon Baines Johnson. But, in the end, I think the
best legacy for LBJ is that of public service. I cannot
be more proud of the opportunities that I have been
able to take advantage of and I realize that so much
of what I have become is owed to my graduate
training at the LBJ School.

My hope is certainly that the LBJ School will con-
tinue to turn out the talented, bright, and ambitious
students that it has to this day. May everyone en-
joy another 30 years—and beyond.

BLAINE BULL

“You’re going where to get a degree in what?” My
father and I were having a long conversation about

BLAINE BULL

Blaine Bull is Managing Director of the National
Public Affairs Division at Public Strategies, Inc. in
Austin, Texas. Mr. Bull previously worked for SBC
Communications, first as president of government
affairs for Pacific Telesis in San Francisco, and later as
senior vice president for public affairs in San Antonio,
as well as president of Ameritech, after SBC Commu-
nications acquired it. Mr. Bull was the legislative
director to former U.S. Senator Lloyd Bentsen and
served as Senator Bentsen’s liaison to the Senate
Finance Committee. Mr. Bull is a graduate of Texas
A&M University and received a master’s degree from
the LBJ School of Public Affairs in 1982.
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the merits of a more traditional higher education
approach. Naturally, he was thinking of law school.
He couldn’t grasp what kind of gainful employment
I could get with a master’s degree in public affairs.
I tried to explain my interest in public policy and
politics. At the end of the discussion, we agreed to
disagree. It wasn’t until I went to work on Senator
Lloyd Bentsen’s Senate staff about three years after
graduating that he dropped the issue. He still
couldn’t quite figure out what I was up to, but it was
gainful employment, and something he could sort
of explain to friends.

I really did have a strong interest in public policy
and politics and the LBJ School lived up to all my
expectations. I remember professors such as Sidney
Weintraub talking about U.S.-Mexico relations, Bar-
bara Jordan explaining how public policy is actually
crafted and her experiences in the Texas Senate and
U.S. House of Representatives, and Dick Schott dis-
cussing the choreography that is part of the devel-
opment of all public policy, federal, state and local.
It was a great experience, whetting my appetite for
policy issues and encouraging my career goal—
which at that point was to become a city manager.

But, before shooting a resume off to the City, I
knew I wanted to get deep in the trenches of a po-
litical campaign and get it out of my system once
and for all. I started as a volunteer on the re-election
campaign for Senator Lloyd Bentsen. This led to a
full-time position after graduation from the LBJ
School on the campaign staff as the low-person on
the totem pole. I worked hard and was eventually
promoted to the Deputy Campaign Manager by the
conclusion of the race.

After the campaign I was ruined—I was hooked
on politics and because of my training at the LBJ
School, I remained committed to and fascinated by
public policy. I was a “political policy wonk.” I was
viewed with suspicion in the political world be-
cause it was rare to trust anyone that actually had
an interest in good public policy. But I soon realized
that that was exactly where I wanted to be—work-
ing in the diverse world of public policy on a vari-
ety of issues but always bringing a level of political
experience and intuition to bear. I was a political
policy wonk and I thought I was on to something
maybe a bit odd, but definitely fun.

Eventually, I represented the cities and towns of
Texas before the Texas Legislature working for the
Texas Municipal League. I then went back to work
for Senator Bentsen as his State Director. In that role,
I managed the state offices and staff with an eye to-
wards identifying issues and concerns important to
his Texas constituents, and just as important, Texas

voters. I managed his ’88 re-election campaign and
was prepared to join several friends in opening a
political consulting business. That was put on hold
when I received a call from Senator Bentsen shortly
before Christmas ’88 asking me to come to Washing-
ton, D.C. as his Legislative Director.

Senator Bentsen’s immediate concern was his
role as Chairman of the Senate Finance Committee.
His jurisdiction in tax, trade, and health was broad
and this role allowed him to hire some of the best
and brightest tax lawyers, trade counsels, and
healthcare experts from all over the country, except
Texas. My role as Legislative Director was to man-
age the legislative staff, and more importantly, give
the Finance Committee staff a Texas perspective
and political perspective on their issues, establish-
ing a kind of checks-and-balances system.

This was exactly where I wanted to be—at the
nexus between public policy and politics.

One of the most eye-opening experiences during
my tenure in Washington, D.C. was with the lead-
ership of the Business Roundtable. I attended, with
Senator Bentsen, a dinner in New York City hosted
by the Business Roundtable that included about 30
Fortune 500 CEOs from New York City and other
parts of the country. Senator Bentsen, before being
elected to the Senate, had been Chairman and CEO
of a major business, which was an uncommon skill
set in the Senate and is still relatively rare in the U.S.
Congress. I assumed that with his background, he
could connect with business leaders. What I saw
that evening was a total disconnect. Major business
leaders did not come close to understanding Wash-
ington, D.C. and what makes elected officials, regu-
lators, and their staff, tick.

Here were two important, but diverse, worlds
that did not understand one another or have a par-
ticular interest in interacting with one another, but
at the same time had significant influence on each
other. From the business leaders’ perspective, deal-
ing with government was a matter of making timely
contributions and hiring the “right” lobbyist to fix
whatever problem they might have. This involved
little effort on their part and they could stay focused
on running their business and meeting Wall Street’s
quarterly expectations.

Historically, this simplistic approach seemed to
work. But then things began to change in the 1990s.
You had the Perot phenomenon in which a self-
funded third party candidate for President briefly
ignited a groundswell of support, and eventually
garnered 15 percent of the vote, thereby influencing
the outcome of the ’92 presidential election. Even
more significant was the fact that every elected of-
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ficial in America was forced to recognize a new
voter discontent. The Republican landslide in ’94
created additional political uncertainty. Toss in
major government initiatives, such as the antitrust
suit against Microsoft, and you have a concoction
of new influences on public policy.

The old way of American business doing “busi-
ness” with government was forever changed. The
public had more of a role in the outcome of public
policy issues than perhaps at any point in American
history. Elected officials had to, or at least believed
they had to, pay closer attention to their constitu-
ents’ beliefs. If business wanted to be successful, it
had to understand and deal with this phenomenon.

This is the origin of Public Strategies—a belief
that business must understand what motivates
elected officials and government policy-making,
and a belief that it all starts with the public. The
Chairman of Public Strategies, Jack Martin, believed
that you could take the strategy and tactics associ-
ated with a political campaign and the policy exper-
tise derived from serving in government and
package that expertise into something of value to
American business. It’s a simple concept: Public
Strategies uses its unique skill set to help business
understand the need to use a variety of media to
communicate to the public, which then influences
elected officials, regulators, and their staff.

At Public Strategies we call this approach the
“fifth seat.” Every Fortune 500 company has a ma-
jor law, accounting, advertising, and management
consulting firm with a seat at the table. Each seat-
holder is expected to add value within their limited
purview. The law firm discusses lawsuits and legal
issues, the management consulting firm talks about
streamlining and reduced cost. But nobody is fo-
cused on helping the business talk to their public
with respect to how it relates to government deci-
sion-making. This is the “fifth seat” that Public
Strategies occupies in corporate boardrooms across
the world.

Companies communicate with their shareowners
but they rarely consider educating them on the im-
portance of regulatory or legislative changes and
what the changes mean for business. We now have
an entire generation of Wall Street analysts who
closely monitor legislative and regulatory activity
at the federal and state levels because they know
that a regulatory decision can directly affect a com-
pany positively and negatively.

Similarly, every company communicates with its
suppliers and vendors in an operational capacity, but
do they educate them about how different govern-
mental decisions can affect their ability to buy goods

and services? Do they use their product advertising
to produce an understanding on the part of consum-
ers of the importance of the business’ contributions
to the economy? All of these are examples of tactics
that must be part of an all-encompassing strategy of
how a business talks to the public.

Whether it is Bridgestone/Firestone dealing with
the aftermath of their tire recall, or SBC in a pitched
battle with AT&T over communications regulation,
the key for a business is having an umbrella strat-
egy. Such a strategy is developing messages from
good, solid research and then using the tactics de-
rived from years of experience on political cam-
paigns to deliver those messages.

It is essential that today’s businesses pull that
“fifth seat” up to the table. And this political policy
wonk is more than happy to sit in it.

DINAH SBELGIO

Our lives begin to end the day we become
silent about things that matter.

—Dr. Martin Luther King, Jr.

Humankind has not woven the web of life.
We are but one thread within it. Whatever
we do to the web, we do to ourselves. All
things are bound together. All things connect.

—Chief Seattle

Rosalinda’s big, curious eyes stare at me from across
the table. “But Miss, I want to take that auto me-
chanics thingy because I want to learn how to do
that stuff to cars,” she says.

“I know, sweetheart, but if you take that class,
then you won’t have enough credits left over to take
some of the other courses you need, like chemistry
or extra math classes.” I remind her that she has ex-
pressed an interest in going to college ever since we

DINAH SBELGIO

Dinah Sbelgio is co-founder and program director of
the nonprofit organization Morning Star Rising Youth
Empowerment Program. A native Austinite, Ms.
Sbelgio holds a degree from Georgetown University in
Spanish and International Business. She graduated
from the LBJ School of Public Affairs in May 2000.
Ms. Sbelgio spent time teaching English at an orphan-
age in São Paulo, Brazil and is an avid student of
capoeira, a Brazilian martial art. To learn more about
Morning Star Rising, visit:
www.morningstarrising.org.
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first met, when she was an eighth-grader, more than
a year and a half ago. “Your journalism classes are
going to take up most of your elective credits. If you
want to study computer science in college, then you
should think about taking classes in high school that
will prepare you for that. Have you changed your
mind and want to be a mechanic, instead?”

“No, Miss. I just want to be able to fix my
mom’s car, because sometimes it breaks down
and she has to take the bus to work,” Rosalinda
replies, giving me that wry adolescent smile that
is half-girl, half-woman.

I first met Rosalinda when she was just starting
the eighth-grade, the last year of middle school. She
was one of thirty girls who became the first cohort
to participate in the adolescent, rite-of-passage pro-
gram I helped to create in August 2000. She was still
a little girl then, not too uncool to get excited about
the arts and crafts activities we would do after
school. Now, as a second-semester freshman in high
school, she is more of a woman. She would never
be caught dead making a collage envisioning her
future or drawing pictures to represent her external
and internal assets, activities in which she was ea-
ger to participate only months ago. Rosalinda is a
teenager now. She wants to talk with me about boys
and sex, friends and “haters,” parties and pep ral-
lies. The social scene reigns supreme to any other.

Yet, the entire time I have known Rosalinda one
thing has remained constant, she puts her nose in a
book every chance she gets, reading an average of
four books a week! This is something we have been
working on. Though many adults would be elated
if their teenager read even one book on their own,
Rosalinda’s book reading is the perfect example of
too much of a good thing. She escapes into her
books, often missing what the teacher has assigned
for homework or the counselor’s presentation on
how to apply for financial aid to college. If I had a
nickel for every time she has left her glasses, books,
or bus pass in our program’s meeting room, I could
support the program myself!

It is truly amazing how far Rosalinda has come,
and how far she will undoubtedly go. Originally
from Chiapas, Mexico, Rosalinda and her family
moved to Austin five years ago. In her tiny apart-
ment, her grandmother, mother, father, two
younger siblings, and a cousin, José, all share three
bedrooms and one bathroom. The parents and
grandmother all work two jobs, six days a week, to
eke out enough money to support the family. Span-
ish is the only language spoken at home, which
makes Rosalinda’s journalism and writing talents
that much more impressive. Last year she won sec-

ond place at the state U.I.L. competition in general
columns, for an endearing article she wrote about
taking care of her little brother and sister in the eve-
nings while her parents are at work. Rosalinda regu-
larly has articles published in her school newspaper.
I have no doubt that she will make it to college in a
few years and pursue a career in journalism, as she
has long dreamed of doing.

Rosalinda is but one of the many girls currently
enrolled in the Morning Star Rising Youth Empow-
erment Program. Each one of them is full of poten-
tial in her own right. A few are budding artists,
some have amazing design talents, still others
dream of being pediatricians or veterinarians. Then
there is a handful of girls who tell me they want to
be the next Britney Spears and burst into im-
promptu song and dance routines.

Many young eighth-graders, both boys and
girls, have some idea of what they want to do and
what they like. Then they start high school and it
begins to unravel. The school building is bigger.
The campus is larger. These new high schoolers
become unsure of themselves: the way they look,
what they wear, how they act. Upperclassmen be-
come demigods to the freshman girls. The fresh-
man boys try desperately to “be cool” and retain
the attention of their female peers. Classes take on
a new weight. There is no one guiding their hand,
repeating the upcoming test date five or six times,
or checking to see if they have completed make up
work after an absence.

In the blink of an eye they have entered a world
where the most important question is: “Who’s hav-
ing a party this weekend?” It’s a world of first-
kisses, guys with cars, lunches off campus, alcohol,
music, fashion, first-times, and “cliques.” For many,
it is overwhelming. For those who do not have an
adequate support system, it can be the start of a
descent into the world of lost potential and unreal-
ized dreams.

During my graduate studies at the LBJ School I
worked as a substitute teacher for the Austin Inde-
pendent School District. Being in the classroom was
an eye-opening experience for me. For years I had
grown up listening to my mother talk about her tri-
als and tribulations in the classroom. She taught
U.S. History to eighth-graders. Year after year she
would see so many of her bright, positive-minded
students head off to high school, only to drop by her
classroom the following year, toting a baby on the
hip, or revealing the news that they would have to
repeat the ninth grade. At AISD, I had seen many
of the education system’s potholes firsthand.

My mother and I agreed at the time that society
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did not provide enough guidance for young people
during adolescence. It is a tumultuous time in a
young person’s development, no matter how much
support he or she has at home. The school’s role is
to provide academic preparation. We believed that
the community could play a complementary role by
providing social and life preparation.

Together, we founded Morning Star Rising Youth
Empowerment Program, a nonprofit organization,
with the mission to help adolescent girls make a suc-
cessful transition to young adulthood. Based on tra-
ditional rite-of-passage programs, Morning Star
Rising supports girls in making this transition by
offering a comprehensive, school-based program
that is designed to build a bridge between middle
school and high school. Girls enter the program at the
beginning of eighth-grade and explore a four-phase
curriculum that helps them construct a vision of the
future through an examination of the past and learn
to create social power through the recognition and
development of personal power.

During the seamless, 18-month long program,
which concludes at the end of ninth-grade, girls at-
tend after-school meetings, participate in weekend
field trips, are paired with a personal, female men-
tor, complete a part-time summer internship, and
design and implement individual community ser-
vice projects. Morning Star Rising believes that, by
providing a positive, peer-based, adult-guided
structure during adolescence, each girl will achieve
greater self-knowledge and self-respect by becom-
ing aware of her own potential to be an important
member of her community in a way that is satisfy-
ing to herself and of benefit to others.

And it is in this organizational vision that I find
my greatest reward. Creating a nonprofit organiza-

tion from the ground up, especially one that pro-
vides direct services to underserved populations,
does not come with much financial compensation
or public recognition. My bank account was more
robust when I worked part-time as a waitress dur-
ing my undergraduate studies than it is now, as a
professional with a master’s degree. However,
money has never been much of a motivating factor
in my life. Perhaps it was because I have never had
any. Perhaps, because my mother taught me that it
is better to give than to receive.

I feel lucky to work in the public sector, to be
among those who touch lives, not products. The net
value of our sector is not wholly measured in dol-
lars and cents. Monetary profit is not the motive.

No, the net worth of my sector is measured by a
different measuring stick. We trade on a different
exchange. Our profits are hearts, minds, homes,
health care, fair wages, clean drinking water, an im-
partial justice system, and economic opportunities
for all.

None of us has the power to transform society,
but we can work in a single field to improve one
aspect in one place. We can be a part of a huge net-
work of like-minded individuals who, collectively,
can have a tremendous impact. We are the heirs of
a long tradition of idealism and activism, and we
can continue this tradition by carrying our own
torch for a short stretch of the road.

For me, I choose to travel down the road that will
ensure that Rosalinda realizes her dream of gradu-
ating from high school, entering college, and be-
coming a journalist. She, like the other girls in the
Morning Star Rising program, pay me in a currency
that is worth more than gold.

LBJ
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THE UNITED STATES
AND COLOMBIA:
DRUG POLICY, WAR, AND

THE NEED FOR CHANGE

In the early 1980s several national studies
illustrated a significant increase in illegal
drug use throughout the United States.

Growing numbers of cocaine addicts and drug
related deaths exacerbated public health prob-
lems and increased the need for rehabilitation
and criminal institutions. In fact, the U.S. De-
partment of Health and Human Services
(DHHS) estimated that approximately 40 per-
cent of the national population between the
ages of 18 and 25 and about 10 percent of the
adult population age 26 years or older were
using some form of illegal drugs at that time.1

As a major processor and trans-shipper of cocaine, Colombia became
a principal target of U.S. anti-narcotics strategies abroad. In 1999, the
Strategic Studies Institute reported that “70 percent of the cocaine
entering the United States originat[ed] from Colombia, amounting to
300 metric tons with a street value of $30 billion.”2 The United States
has consistently focused its efforts on formal strategies designed to
attack both domestic and international drug fronts. These policies
have yielded little in the way of results. It is time for a change. The
following intends to trace the evolution of the U.S. drug war in Co-
lombia, outline reasons for its failure, and discuss alternative strate-
gies to address the drug trade issue.
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BACKGROUND AND PRELIMINARY EVIDENCE:
IS THIS A WAR THAT CAN BE WON?

Aware of the mounting use of illegal drugs through-
out the United States and public concern for these
issues, the Reagan Administration launched an of-
ficial “war on drugs” in February 1982 with Colom-
bia as the primary focus. The administration argued
that if the United States could reduce Colombian
drug production and trafficking, fewer U.S. citizens
would have the opportunity to use drugs, thereby
reconciling its domestic drug abuse problems. The
nation began providing substantial amounts of fi-
nancial, physical, and intellectual resources to
supplement Colombian anti-narcotic forces. The
strategies and operations implemented as a result
of this war on drugs have cost billions of dollars and
produced limited short-term success. In fact, in the
National Household Survey on Drug Abuse, an annual
review of the Substance Abuse and Mental Health
Services Administration, the estimated number of
current drug users ages 12 and older in 1990 was
over 13.5 million.3 As Table 1 illustrates, this num-
ber has remained fairly constant over time. U.S.
anti-drug policies have also failed to decrease coca
production in Colombia (see Table 2).

Despite these meager results, the longstanding
emphasis on supply control continues to be an ex-
tremely influential part of U.S. drug policy today.
The trend to consistently reemphasize a “war” on
drugs has played a critical role in the way U.S. and
Colombian policy debates occur and decisions ma-
terialize. War automatically implies a victor, yet the
past twenty years have proven that no side can win.
Both countries continue to struggle and remain con-
strained by the same tired rhetoric. A number of
unintended and devastating consequences of the
drug war, furthermore, have strengthened the
forces sustaining drug production within Colombia.
Specifically, the drug war illegitimizes democratic

processes, ignores basic human rights, disregards
international principles of sovereignty, and facili-
tates increased corruption at all levels of the drug
fighting process.

THE COLOMBIAN CONTEXT

In order to study the evolution of the drug war in
Colombia, one must understand what national
characteristics give rise to drug manufacturing and
trafficking. Profit incentives, poverty, economic cri-
sis, inequality, corruption, and criminality represent
common explanations. Dr. Francisco Thoumi, a
Colombian economist and senior research scholar
at the Latin American and Caribbean Center at
Florida International University, has become a spe-
cialist in this field. Thoumi insists that these tradi-
tional explanations of the drug industry do not
prove adequate in the case of Colombia.4

Thoumi makes the case that many Latin Ameri-
can countries could support the necessary condi-
tions for drug production, namely illegal crops,
chemical smuggling, clandestine labs, sophisticated
marketing networks, and intricate money launder-
ing operations. To begin, profit-driven explanations
do not suffice because the economic motivation
behind the Colombian drug trade remains present
in all Latin American nations. Poverty also proves
an inaccurate explanation as Colombia has one of
the highest incomes per capita in the region. Colom-
bia, furthermore, has not suffered from any severe
economic crisis by Latin American standards. In
fact, Thoumi argues that Colombia in this aspect is
better off than the rest of the region. Finally, prob-
lems of inequality, corruption, and criminality
plague all of Latin America. These traits are not
unique to narco-trafficking nations.5

Thoumi argues that Colombia’s perverse social
fabric, directly related to its geography, damages

Illicit Drug 1994 1995 1996 1997 1998 1999 2000

Total
Number 12,553 12,823 13,035 13,904 13,615 14,820 14,027
Percentage* 6.0% 6.1% 6.1% 6.4% 6.2% 6.7% 6.3%

Cocaine
Number 1,382 1,453 1,749 1,505 1,750 1,501 1,213
Percentage* 0.7% 0.7% 0.8% 0.7% 0.8% 0.7% 0.5%

Table 1
Current Illicit Drug Users in the United States (in Thousands), Ages 12 and Older

*Percentage of total population.
Source: DHHS, National Household Survey on Drug Abuse (1994-1999).
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Table 2
Colombia�s Cocaine Production in Hectares

1987 1991 1992 1993 1994 1995 1996 1997 1998 1999
25,600 37,500 37,100 39,700 45,000 50,900 67,200 79,500 101,800 122,500

Source: U.S. Department of State, Bureau for International Narcotics and Law Enforcement Affairs, International Narcotics
Control Strategy Report, 1999 (Washington, D.C., March 2000).

citizen behavior. The rough terrains of lowlands
and forests produce innumerable isolated and non-
homogenous smaller communities with no real con-
nection to the nation-state. This condition prevents
the central state from attaining legitimate authority
over these various territories.6 A general lack of so-
cial controls within the country exacerbates these
individualistic tendencies within urban populations
as well, thereby further inhibiting the traditional
nation-building process. Strategically located, more-
over (Bogotá is only a two and a half hour flight
from Miami), with borders on both the Pacific
Ocean and Caribbean Sea, Colombian traffickers
can take advantage of a wide array of air and mari-
time drug smuggling routes.

Because the majority of Colombians do not have
a strong sense of connection or obligation to the
larger nation-state, a situation exists in which there
is little incentive to act in ways that promote devel-
opment. The effectiveness of societal and govern-
mental controls depends heavily on the
homogeneity of a society. As such, Colombian di-
versity fosters circumstances in which responses to
new policies prove extremely unpredictable.
Policymaking in this mixed environment proves
largely ad hoc in nature. Local parties have ulti-
mately substituted for the state, creating a unique
political system in Colombia. Today, two traditional
parties—liberal and conservative—have survived.
These parties, however, fail to amass legitimacy at
the national level. Instead, they consist of a club of
local leaders who mediate between the general
populace and the state, further promoting regional
autonomy. Colombia’s justice system also lacks
credibility, as its citizens do not generally exhibit
respect for individual or property rights.7 The lack
of social cohesion culminates in a long and violent
civil war that continues to plague Colombian devel-
opment and U.S. anti-drug efforts there.

EVOLUTION OF U.S. REACTION

Throughout President Reagan’s tenure in office, the

U.S. anti-narcotics campaign in Colombia expanded
considerably. Congress devoted large amounts of
federal resources to enhancing law enforcement in
foreign source and transit countries.8 By the mid-
1980s, U.S. anti-drug policy had attracted a great
deal of attention at home and abroad. After DHHS
reported a doubling in cocaine client admissions
since the start of Reagan’s term, the administration
began calling for contributions to the war effort
from every federal agency.9 In order to help coor-
dinate this effort and ensure congruent
policymaking, Congress created the National Drug
Policy Board.10 After years of assigning low prior-
ity to the drug issue, the Colombian national gov-
ernment began taking its own initiatives to support
U.S. supply-control strategy. Escalated violence and
increased corruption within the government result-
ing from trafficking activities eventually spurred
the Colombian State into action.11

From 1988 to 1992 Colombia became the largest
recipient of U.S. counternarcotics assistance under
the Bush Administration. In efforts to consolidate
federal anti-drug strategy, Congress mandated the
Omnibus Anti-Drug Abuse Act of 1988, which es-
tablished the Office of National Drug Control Policy
(ONDCP) and the executive level 1 official position
of the drug czar.12 In 1989, seven years after the
original war on drugs proclamation, the govern-
ment explicitly began addressing and presenting
the problem as a national security issue:

The source of the most dangerous drugs
threatening our country is principally interna-
tional. Few foreign threats are more costly to
the U.S. economy. None does more damage to
our national values and institutions and de-
stroys more American lives. While most inter-
national threats are potential, the damage and
violence caused by the drug trade are actual
and pervasive. Drugs are a major threat to our
national security.13

The ONDCP under the Bush Administration left
its mark on U.S.-Colombian relations by introduc-
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ing the certification process and significantly in-
creasing militarization efforts. In order to ensure
transit and source country cooperation with U.S.
drug policy, certification required that nations
prove they had legitimate anti-drug policies de-
signed to prevent drug production, processing, traf-
ficking, money laundering, bribery, and public
corruption. Failing certification meant being dis-
qualified from U.S. foreign aid and subjected to
mandatory sanctions.14 Militarization called for the
presence of U.S. Special Forces to occupy areas of
high drug-related activity, in effect subverting
many of Colombia’s rights to national sovereignty.
As the U.S. government contributed greater re-
sources to the militarization process, it increasingly
threatened Colombian state control.15

Through the Clinton years, U.S. drug policy with
Colombia became increasingly vested. Perceived as
a serious social threat in terms of lost jobs and pro-
ductivity, health problems, economic hardships,
and increases in violent crime, the demand and sup-
ply of drugs received consistent attention from the
U.S. government. In 1999, the ONDCP reported that
illegal drugs cost U.S. society approximately $110
billion each year.16 Consequently, funding for fed-
eral drug control efforts
overall, and for the Drug
Enforcement Agency
(DEA) in particular, rose
steadily during the 1990s.
As shown later in this pa-
per, however, the drug war
continued to attack both
demand and supply sides
unequally and, in the pro-
cess, further undermined
avenues for effective international cooperation.

By the end of the twentieth century, Colombia
confronted expanding drug markets, as coca culti-
vation increased by 20 percent.17 The Clinton Ad-
ministration attributed this expansion to a number
of factors. As a result of decreased production in
Bolivia and Peru, for example, Colombians have
sought to gain control of that market share. In ad-
dition, to avoid eradication attempts, the growers
moved to occupy lands in conflict-ridden, guerrilla-
dominated territories that prove much more diffi-
cult for drug enforcement teams to attack.
Colombian syndicates have also realized a superior
level of efficiency in drug producing, refining and
trafficking. Higher yielding varieties of coca and
more advanced technologies for transforming the
coca leaf into cocaine base allow drug cartels to pro-
duce more cocaine for export more quickly. Finally,

the administration contended that drug syndicates
have become more mobile than ever, as their net-
works expand and adapt to operating in frag-
mented groups.18

THE 2000-2001 ASSISTANCE
PACKAGE AND PLAN COLOMBIA

Intended to address the expanding Colombian drug
markets, Clinton introduced an enormous two-year
(2000 and 2001), $1.3 billion assistance package. It
was designed to:

[S]trengthen Colombian democracy and rein-
vigorate the economy, at the same time as [the
U.S. and Colombian governments] attack the
drug trade. In addition to coca eradication,
this assistance will help train special
counternarcotics battalions, purchase addi-
tional helicopters, upgrade the Colombian
government’s interdiction capability, promote
alternative development, and increase the
protection of human rights.19

This assistance package
further strengthened the
conventional supply-side
focus of U.S. anti-drug
strategy. Of the exactly
$1.319 billion, only 65 per-
cent of that amount ($860.3
million) is assistance for
Colombia. The other $458.8
million comprises in-
creases for U.S. anti-nar-

cotics agencies operating in the Andean region as
well as assistance for neighboring countries.20 Table
3 illustrates the breakdown of Colombia’s portion
of the aid package. Almost 75 percent of the portion
of the aid allocated to Colombia is directed at mili-
tary and police assistance. To this amount, one can
add an additional $330 million (not listed in Table
3) in ongoing projects for 2000 and 2001, nearly all
intended for police and military purposes.21

The largest portion of the package was invested
in the conventional drug war (primarily military
and police assistance) while a much smaller portion
(only 25.3 percent) supported alternative policy
options. In terms of military and police assistance,
the aid provided Colombia’s army, navy and air
force with a total of $519.2 million, of which $416.9
million funds the “Push Into Southern Colombia”
operation. This strategic operation, designed to pro-

Despite meager results, the
longstanding emphasis on
supply control continues to be
an extremely influential part
of U.S. drug policy today.
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Table 3
Breakdown of the $860.3

Million in Aid to Colombia

Type of Aid Amount ($ Millions)

Military Assistance $519.2
Police Assistance $123.1
Alternative Development $68.5
Aid to the Displaced $37.5
Human Rights $51.0
Judicial Reform $13.0
Law Enforcement/Rule of Law $45.0
Peace $3.0
Total $860.3

Source: Center for International Policy, Colombia
Project, The Contents of the Colombia Aid Package.

tect anti-drug enforcers in the war-torn southern
departments of Putumayo and Caquetá, established
three new battalions. Over $102 million funded the
armed forces’ air, river, and ground interdiction
operations, and military human rights training and
justice reforms. The package also allocated some
$115.6 million to the Colombian National Police.
The remaining areas of the aid package, alternative
development (principally involving crop substitu-
tion initiatives), assistance for the displaced, human
rights, and judicial reform, received substantially
less financial support. Representing measures to
foster the peace process in Colombia, these warrant
a great deal more attention.22

The 2000-2001 assistance package materialized as
a result of a series of bilateral discussions and con-
solidation efforts of both U.S. and Colombian strat-
egies. On October 28, 1998 Presidents Andrés
Pastrana Arango and Bill Clinton signed the
Counternarcotics Alliance. Under the accord, Colom-
bia and the United States formed an alliance against
the war on drugs.23 Less than a year later, the Co-
lombian government produced an official docu-
ment outlining its objectives and strategies for
bringing peace to the nation. Known as Plan Colom-
bia, this document formed the backbone of the U.S.
aid package.24 The plan encompassed an
overarching strategy intended to end the civil war,
revive the nation’s economy, bring legitimacy to
state institutions, and put the narco-traffickers out
of business.25 The government of Colombia esti-
mated the plan to cost about $7.5 billion over six
years. Of this amount, Colombia committed $4 bil-
lion and asked the international community for $3.5
in bilateral foreign assistance.26

Plan Colombia outlines the specifics of Pastrana’s

narcotics control policy and, in doing so, makes a
clear connection between guerrilla forces and narco-
trafficking activities. Specifically, the report claims
that by reducing drug production, the Colombian
government can eliminate the main source of income
for guerrilla forces, eventually leading to their de-
feat.27 U.S. efforts to support Colombian initiatives,
thus, become highly connected to involvement in
that nation’s civil war. In particular, the plan calls for
military control of the southern part of the state, an
area where the most powerful Colombian guerrilla,
the Revolutionary Armed Forces of Colombia, con-
trols the most territory. Narco-trafficking and guer-
rilla warfare thus become treated as one and the
same—“narco-guerrillas”—despite the fact that they
aspire to completely different objectives.28

The major drug war activities funded through U.S.
aid and implemented under Plan Colombia include
aerial eradication, interdiction of the finished prod-
uct, extradition, and certification. Eradication mainly
involves the use of the U.S. Environmental Protection
Agency-approved herbicide gluphosphate spread by
high-speed spray aircraft.29 The U.S. government
provides the aircraft, technical training, fuel, and
escort helicopters. The Colombian National Police
carry out the operations.30 Interdiction requires an-
ticipating shifting drug-trafficking patterns in order
to intercept drugs before they reach the consumer.31

Extradition requires that the U.S. Secretary of State
report to Congress as Plan Colombia funds become
available (about every six months), detailing who has
been requested for extradition, describing
Colombia’s efforts in this area, and analyzing legal
impediments to the process. Finally, no assistance is
to be distributed unless certification is issued. This
condition proves optional, however, as the president
can bypass it if he determines such funding to be a
national security interest.32

CONTRADICTIONS, IMPASSES, FAILURES

U.S. anti-narcotics policy in Colombia undermines
its very objective by impeding democratic progress.
Legitimacy in state institutions and actors is a fun-
damental condition for the kind of widespread de-
velopment needed to replace Colombia’s drug
markets with licit activities. Yet, despite the enor-
mous quantities of resources contributed by both
countries in the anti-drug effort, high levels of vio-
lence and intimidation abound. Years of this kind
of social pressure amount to an overarching fear
among the general population. Caught between
their own government, foreign governments, the
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drug cartels, guerrilla factions, and paramilitaries,
the general populace continues to have little repre-
sentation in government and, thus, no real sense of
nationhood.33 Narco-traffickers, moreover, have
infected every major player in the war, especially
military, police, and government officials. Such a
situation makes ensuring loyalty to a mission within
any one of these groups impossible. Clearly, legiti-
macy, defined as “belief by the governed that the
government has the right to govern,” stands little
chance of existing in a nation-state system in which
corruption and institutional weakness abound.34

Certification and extradition both violate
Colombia’s national sovereignty, further contribut-
ing to the delegitimization of state apparatuses.
Despite the enormous costs associated with these
processes, neither has resulted in significant ad-
vances in the drug war. On March 1, 1996 and again
on February 27, 1997, the U.S. government decerti-
fied Colombia, decisions resulting in mandatory
economic sanctions and the elimination of U.S.
counternarcotics assistance. The effectiveness of
these policies remains unclear, as “most
counternarcotics operations were maintained by
relying on other resources,” and most aid was de-
layed, not cancelled. In August 1997, furthermore,
President Clinton issued a national security waiver
essentially reinstating narcotics assistance.35 In ad-
dition, extradition has had a generally unsuccessful
history in Colombia. Instead of focusing on reform-
ing Colombia’s notoriously corrupt criminal justice
system, the U.S. government demands extradition
of major drug traffickers to be tried on U.S. soil.
Established by an official treaty in 1979, Colombia
banned extradition from 1990 to 1999 and used it
only sparingly before that.36

Similarly, conventional eradication and interdic-
tion strategies have met with limited success. Coca

production has actually increased despite eradica-
tion efforts, as a growing number of campesinos seek
employment planting, cultivating, and processing.
An estimated 1.9 million Colombians have been
displaced as a consequence of large-scale coca eradi-
cation. The government traditionally places respon-
sibility for these individuals into a social safety
network of severely under-funded municipal gov-
ernments and Colombian nongovernmental organi-
zations (NGOs).37 Concerning interdiction, drug
cartels prove extremely mobile and evolutionary. A
major hit to one simply passes the initiative on to
another and augments the transference and sophis-
tication of drug trafficking activities in general.38

Colombian traffickers, moreover, have benefited
greatly from modern information technologies,
such as state-of-the-art encryption devices that al-
low them to communicate across borders in indeci-
pherable language, making counternarcotics
interception extremely difficult.39

No counternarcotics policy can reduce drug pro-
duction without a broad regional effort requiring
more resources than the United States can supply.
Decreasing production in one country leads to in-
creasing production in another. For example, be-
tween 1994 and 1999, U.S. anti-narcotics efforts
resulted in a fall in coca cultivation in Bolivia and
Peru, yet Columbia’s expanded (see Table 4).40 Co-
lombian coca producers revamped their operations
so that they can capitalize on the emerging market
space. Instead of focusing on processing and obtain-
ing the raw product from neighboring countries,
Colombian drug traffickers increased coca cultiva-
tion and profit margins accordingly. Supply to the
United States remains generally unaffected.

Military empowerment represents another way
the anti-drug campaign continues to impede demo-
cratic development. The drug war encourages mili-

Table 4
Coca Leaf Cultivated and Eradicated, 1994-2000 (in Hectares)

Bolivia, Bolivia, Peru, Peru, Colombia, Colombia,
Year Cultivated Eradicated Cultivated Eradicated Cultivated Eradicated

1994 48,100 1,100 108,600 � 45,000 4,910
1995 48,600 5,490 115,300 � 50,900 8,750
1996 48,100 7,510 94,400 1,260 67,200 5,600
1997 45,800 7,000 68,800 3,460 79,500 19,000
1998 38,000 11,620 51,000 7,830 101,800 13,650
1999 21,800 15,350 38,700 15,100 122,500 43,246
2000 � � � � 183,200 47,000

Source: Office of National Drug Control Policy, National Drug Control Strategy: 2001 Annual Report, p. 97, and U.S.
Department of State, Bureau for International Narcotics and Law Enforcement Affairs, Country Programs, Colombia, 2000.
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tarization by augmenting autonomy and authority
within the armed forces. This increased power has
led to growing corruption within the military. Many
members of the armed forces participate in drug
trafficking activities and, according to Human
Rights Watch, are responsible for at least 78 percent
of the human rights violations committed in Colom-
bia between October 1999 and April 2000.41 The
United Nations, moreover, estimates that some 71
percent of the displaced persons in 2001 lost their
homes as a result of military activities. This situa-
tion will persist as long as military and police forces
continue to operate with no real accountability. All
cases involving members of the armed forces are
handled in military courts known to protect their
accused from human rights charges.42

POLICY ALTERNATIVES

Further escalation of the current supply-side-fo-
cused drug war will not likely lead to sustainable
success. The costs of such efforts would far out-
weigh the benefits in the long term. A new strategy
is needed, one which calls for the legalization of the
drug trade through the softening of hard-line tac-
tics in favor of government regulation of drug mar-
kets and decriminalization of consumption.43

Legalization’s principal goals include decreasing
the health hazard related to the sale of impure drugs
as well as the violence and criminality connected to
drug sales and consumption.44 While responsible
proposals advocating legalization present legiti-
mate policy alternatives worthy of consideration,
they remain outside the realm of possibilities due to
the concerns of the generally conservative public
and political establishments.45 In fact, the DEA,
threatened by a recent increase in media discussions
of the topic, produced an official document entitled
Speaking Out Against Drug Legalization. In particular,
the DEA maintains that:

[L]egalization of drugs in any form would
likely: (1) reduce the perception of the risks
and costs of drug use; (2) increase availability
of and access to harmful drugs; (3) increase
demand, use, abuse, and addiction; and (4)
remove the social sanction against drug abuse
that is reinforced in legislation.46

Another drug policy alternative requires a gen-
eral overhaul of the current supply-side focus. A
recent General Accounting Office study on DEA
strategies and operations reports a continual em-

phasis on supply-side tactics. Table 5 illustrates this
trend clearly. Between 1990 and 1999, the U.S. gov-
ernment consistently made available more funds for
supply reduction programs (about 66.2 percent)
than for demand reduction. In 1999, this amounted
to a $12.1 billion discrepancy.47 The Pastrana gov-
ernment, moreover, has called for a shift in drug
strategy, stating that Colombia cannot continue car-
rying all the burden of the war on drugs while drug
consumption, especially among developed nations,
continues to increase.48 The U.S. government could
utilize the resources invested in controlling drug
supply and enforcing rigid and harsh laws target-
ing drug traffickers to more effectively address the
demand side. Such programs require expanding
public education efforts and treatment facilities
within the United States.

By maintaining the hard-line traditional drug
war strategy, U.S. policymakers allow little room for
compromise in policy implementation, thereby
adding to increased conflict among government
officials, the armed forces, police, guerrillas,
paramilitaries, and narco-traffickers. Designed to
attack and separate large cartels, U.S. drug policy
actually incorporates a greater number of people
into narco-trafficking processes. Guerrilla revolu-
tionaries and paramilitaries seeking to overthrow
the government and transform the traditional
power structure increase violence and confusion in
the war on drugs.49 Cocaine traffickers in southern
Colombia and the guerrilla forces occupying those
territories essentially fuel each other’s existence.
Plan Colombia estimates that 30 percent of the guer-

Table 5
Total Funds for Federal Drug Control
Activities (in constant 1999 dollars)

Program Percent
Area 1990 1999 Increase

Demand $3.9 billion $5.8 billion 49.0%

Supply
Domestic Law
Enforcement $5.4 billion $8.9 billion 65.0%

Interdiction $2.2 billion $2.4 billion 9.0%

International $617.2 million $796.9 million 29.0%

Total $12.0 billion $17.9 billion 49.0%

Note: These figures represent funds whose only
purpose is implementing U.S. anti-drug strategy.  These
initiatives also receive monies from other sources, such
as foreign country assistance packages as well as
international agency contributions.

Source: U.S. General Accounting Office, Drug Control:
DEA’s Strategies and Operations in the 1990s, pp. 23-24.
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rillas’ income comes from the drug trade.50 At the
same time, the traffickers tend to exploit land in
guerrilla-occupied territories for coca cultivation
because these areas provide serious security threats
to drug enforcement officials: “The determination
of the guerrillas and the drug trade to protect their
vital source of income by quasi-military action [has
posed] a new level of threat.”51

Consequently, the United States must initiate
more programs aimed at creating long-term solu-
tions rather than predominantly focusing on short-
term fixes. Such a strategy will entail negotiating
with drug traffickers and paramilitaries, working to
incorporate these drug players in the national de-
velopment processes, de-
creasing corruption within
national organizations, and
augmenting political will.
These negotiations, more-
over, should incorporate
neutral local and interna-
tional NGOs to provide the
Colombian people with
ownership over the process
of crisis resolution. By pro-
viding adequate support to
Colombia’s peace process,
the nation will prove better
able to revamp its state institutions, and the entire
political system will gradually gain legitimacy. In
turn, regional autonomy might become overshad-
owed by a larger sense of nationality and the cul-
tural and moral mores surrounding such a
development. This policy goal intends to assimilate
the disparate political groups throughout the coun-
try, thereby strengthening social cohesion and in-
stilling social controls designed to discourage
destructive behavior.52

The U.S. government cannot accomplish the
majority of these development initiatives until it
abandons the notion that military offenses can re-
solve the drug problem. Clearly, U.S. policymakers
would be wise to reallocate aid away from the mili-
tary establishment and toward the civilian. This
policy alternative would incorporate the
underclasses, which do not currently have much at
stake in the national system. A more dynamic solu-
tion of this nature would endow the Colombian
government with physical, financial, and intellec-
tual support in coordinating and implementing
nation-building policies and programs. In addition,
a civilian policy focus would strengthen the effec-
tiveness and transparency of the Colombian crimi-
nal justice system and provide Colombians growing

illicit crops with an alternative source of income.
State neglect, lawlessness, and poverty have made
rural Colombia fertile ground for both armed
groups and cocaine cultivation. Redirecting U.S. aid
toward alternative development, judicial reform,
human rights protections, and institutional
strengthening would address the real reasons Co-
lombians grow drugs, thereby meeting both U.S.
and Colombian objectives.53

The United States Agency for International De-
velopment (USAID) intends to foster initiatives of
this type. USAID contributed $119.5 million to Co-
lombian economic, social, and institutional develop-
ment for fiscal year 2001. Even so, the 2000-2001

Colombian aid package
demonstrated that funding
for such programs pales in
comparison to U.S. supply
reduction strategies (U.S.
government expenditures
for military and police
drug eradication efforts to-
taled $972.3 million.) Direct
attacks on the drug indus-
try received over two times
the support as longer-term
strategies of alternative de-
velopment, displaced per-

sons, human rights, judicial reform, law
enforcement/rule of law, and peace.54

In efforts to help achieve the objectives of alterna-
tive development strategies, approximately eight
percent of the current (2002-2003) Colombian aid
package is designated to assist campesinos under a
system of “social pacts.” Under this arrangement,
groups of coca-growing peasants agree to eradicate
their crops manually within a year of the arrival of
government aid. This aid includes short-term, in-
kind assistance valued at about $850 per family,
which generally takes the form of livestock, seeds,
tools, technical advice, infrastructure projects, or
credit for development projects specified in each
pact. Those who do not sign pacts, or who fail to com-
ply with the terms of the pact, will have their crops
fumigated by U.S. owned and operated aircraft. The
pacts, while valuable, contain flaws in that they pro-
vide an insufficient one-year transition period from
illicit to licit cultivation activities, inadequate com-
pensation, and an ultimatum nature.55 Following
implementation, however, one hopes that the U.S.
and Colombian governments will refine their efforts
in this area and continue implementing creative poli-
cies offering viable long-term solutions.

U.S. narcotics assistance programs abroad are not

Legitimacy in state
institutions and actors is a
fundamental condition for
the kind of widespread
development needed to
replace Colombia’s drug
markets with licit activities.
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just about drugs. They are also acts of diplomacy and,
thus, serve important foreign policy goals, like pro-
moting regional stability and development. As a re-
sult, the United States can benefit tremendously from
refocusing its international counternarcotics pro-
grams away from self-defeating strategies toward
policies more effectively uniting both nations’ objec-
tives.56 This analysis maintains that the United States
can improve its track record in this area by shifting
focus away from war and toward a combination of
peace and democracy building in Colombia. The
United States can also invest in alternative develop-
ment programs designed to redirect the productive
capacities of drug producers and demand reduction
initiatives as well as give further consideration to
legalization in the form of government regulated
drug markets and decriminalization of consumption.
This blend of policy prescriptions would more effec-
tively address the drug issue by promoting stability
in Colombia, thereby aiding in the nation-building
process and attacking the problem at its core through
initiatives designed to reduce demand.

CONCLUSION: SHOULD
THIS BE A WAR AT ALL?

The preceding discussion demonstrates why the U.S.
drug war will never succeed utilizing the same stale
strategies. This history of misguided anti-drug poli-
cies pushes the United States and Colombia further
apart rather than uniting them in a collaborative ef-
fort. Drug trafficking continues to increase in power
and scope, as the cartels become more sophisticated
and more dangerous, infiltrating every level of soci-
ety. As a result, the Colombian government proves
more concerned with narco-terror than with narco-
traffic, which calls for a completely different set of
strategies and policies.57 The United States invests an
incredible amount of resources to fight a war in a
country that is not loyal to the same cause. The
United States defines the problem as one of drug
production while Colombia tends to identify it as a
civil war, of which drug traffickers are just one part.
Neither country will succeed in reconciling the nega-
tive externalities associated with drug markets unless
they can collaborate their objectives into a clear, uni-
fied plan of action, thereby eliminating policy incon-
gruities. While Plan Colombia attempts to do just that,
it is obvious that the United States cannot address the
drug war in this context without also becoming in-
volved in the larger civil war.

Principally designed to disrupt the narcotics traf-
ficking infrastructure, the focus of U.S. drug policy

has remained on the supply side since Reagan’s
official declaration of war. Strong evidence exists
suggesting that this strategy is not working. If drugs
remain a national security issue, policymakers stand
to benefit enormously by adopting a new perspec-
tive. Attacking drugs themselves will obviously not
make them disappear. Despite a reported “18 per-
cent drop in the amount of cocaine available world-
wide over the last four years,” the number of
cocaine users has continued to increase (refer to
Table 1).58 What must be considered, then, is how to
resolve those issues that foster drug activities. This
would especially prove advantageous on a domes-
tic level. A number of social and economic factors
provide the stimulus for drug markets. Focusing
attention on resolving these issues would more ef-
fectively decrease drug abuse than maintaining the
tired cat-and-mouse policies of the past 19 years.

U.S. anti-narcotics policy in Colombia ultimately
exacerbates the problems it intends to resolve.
Namely, by weakening Colombia’s social fabric
even further, the U.S. drug strategy provides more
incentives for participation in drug markets.
Policymakers must become wary of deterministic
social solutions based on principles of classical eco-
nomics. Even as we enter the twenty-first century,
the political regionalization and societal divisions
separating local identities from national persist. The
drug war acts to further reinforce them by alienat-
ing the various factions instead of unifying them
through an effective nation-building process. The
negative externalities associated with drug produc-
tion are not dependent on a particular group of
people or any single institution, but on the existence
of a faulty international policy founded on the prin-
ciple of absolute illegalization of drugs. The cost of
prohibition in terms of criminality, violence, corrup-
tion, authoritarianism, restrictions on individual
freedoms, judicial system mistrust, institutional in-
stability, and deteriorating international relations
clearly calls for a major rethinking of anti-narcotics
policy in Colombia.
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RESULTS ARE ONLY
HALF OF THE STORY
THE POWER OF ASSUMPTIONS IN

CLIMATE POLICY COST MODELS

In late November 2001, delegates represent
ing more than 180 nations gathered in
Marrakech, Morocco, for the final round of

negotiations on the major rules for implement-
ing the Kyoto Protocol to the United Nations
Framework Convention on Climate Change.
Delegates were successful in reaching agree-
ment on a host of major issues, and their agree-
ment has paved the way for ratification of the
Kyoto Protocol in countries around the world.

The United States has rejected the Kyoto Protocol, and as such was not
an active participant in the negotiations. This is a controversial posi-
tion, both domestically and abroad, and the debate has been brought
to Congress, where legislators will decide whether and how to enact
national legislation to address greenhouse gas emissions. A heavy
demand for economic analysis inevitably accompanies a proposal for
major environmental legislation. As it turns out, five national labs re-
leased a joint study in November 2000, which is highly relevant to the
debate over national climate change policy. The study, Scenarios for a
Clean Energy Future (CEF), was authored by Argonne National Labo-
ratory, Lawrence Berkeley National Laboratory, the National Renew-
able Energy Laboratory, Oak Ridge National Laboratory, and Pacific
Northwest National Laboratory.1 Predictably, this study is the subject
of intense focus in and out of Washington. Both advocates and critics
of legislation to control greenhouse gases have found fodder for their
arguments in this study, and the magnitude of the policy decision en-
sures that the focus will remain on the study for some time to come.
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The intense interest in this study is not unusual
or unexpected. Indeed, economic modeling is one
of the most frequently used tools of policy analysis.
It is often used as a weapon, generating ammuni-
tion in the form of dueling statistics on the expected
outcome of a policy decision.

This article is intended to examine more closely
the mechanics of powerful economic models, and to
focus specifically on the role played by the assump-
tions used to construct economic models. In
Washington’s perpetual war of numbers, economic
analysis is the ultimate tool; the results are acces-
sible to the public, allowing a broad discussion of
the issue, and its practitioners are experts, lending
a sense of inherent credibility to the debate. Perhaps
understandably, then, policymakers often focus in-
tensively on the results of economic modeling, with
little regard to the assumptions that provide the
context for economic modeling results.

This tendency is regrettable. Through an ex-
amination of the CEF report, this article shows
that the assumptions necessary to produce an
analytical outcome are not just a means to an end,
but can actually serve to determine the end itself.
In fact, the true power of economic modeling lies
not in the outcome of any one model, but in the
lessons policymakers can draw by observing the
effect assumptions can have when used across
many models.

This article contains an analysis in two parts. Part
I establishes the power of assumptions to determine
modeling outcomes. It chronicles a failed attempt by
the author to perform an analysis, based on an ana-
lytical model developed by economist Martin L.
Weitzman, of the CEF study results. The Part I nar-
rative reveals that this attempt fails because of as-
sumptions embedded in the model: assumptions
made by the study’s authors about the state of the
economy, the existence of certain policy tools, and
the appropriateness of certain analytical choices.
These assumptions largely determine the outcome
of the CEF model and make its implications so nar-
row and context-specific as to provide limited util-
ity in terms of suggesting any broad conclusions
about the costs of controlling greenhouse gases. Part
II draws upon this result. It shows that while the
assumptions required to model any one particular
case necessarily limit the insight one may draw
from that analysis, assumptions and their results
can provide a powerful insight when policy ana-
lysts examine them across many climate policy cost
models. Part II demonstrates this point by identify-
ing “critical assumptions” and their effects on cli-
mate policy cost models, and deriving from these

observations the key policy choices that influence
the cost of policies reducing greenhouse gases.

�
BACKGROUND: SCENARIOS

FOR A CLEAN ENERGY FUTURE

The U.S. Department of Energy’s Office of Energy
Efficiency and Renewable Energy commissioned
CEF. It is intended to be a comprehensive analysis
and was designed to shed new light on the cloudy
issue of cost benefit analysis in the context of green-
house gas emission regulations.

The study uses a modified version of the Energy
Information Administration’s National Energy
Modeling System (NEMS) to assess the costs and
benefits of three different energy use scenarios for
the United States between 1997 and 2020. The en-
ergy use scenarios differ from one another in terms
of the underlying assumptions about the stringency
of environmental and energy-efficiency regulations
contained within them. The scenarios are referred
to as “Business as Usual (BAU),” “Moderate,” and
“Advanced.”

Under the BAU scenario, energy use and emis-
sions grow over time according to parameters that
are almost identical to those outlined in the Energy
Information Agency (EIA) Annual Energy Outlook
1999 (AEO 99).2 The Moderate scenario changes this
picture by positing a series of modest, politically
uncontroversial policies to increase energy effi-
ciency and reduce emissions.3, 4

Advanced policies are more controversial and
generally effect greater emissions reductions.5 A key
Advanced policy assumption is that a domestic
emissions trading system is applied to all fuels and
all sectors of the economy and is assumed to be fully
implemented in 2005.6

“Cost” as calculated for each of the three scenarios
is the sum of three categories of costs: incremental
technology investment costs, policy and implemen-
tation costs, and macroeconomic costs. All costs are
calculated relative to the BAU scenario.7

Under the three scenarios, emissions decrease
and costs increase with increasingly stringent poli-
cies. Figure 1 shows the carbon emissions projec-
tions corresponding to each of the three CEF
scenarios through 2020. The graph shows steadily
rising emissions for the BAU and Moderate cases,
though emissions rise at a slower rate in the Mod-
erate case. In the case of Advanced policies, emis-
sions decline slowly over time. As emissions drop,
costs rise. As shown in Figure 2, the total net costs
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for both the Moderate and Advanced cases rise in
each year. Costs rise more quickly under the Ad-
vanced case, totaling nearly twice the cost of the
moderate program by the year 2020.

ANALYSIS

�
PART I. CEF: A CASE STUDY

This section demonstrates the determinative role of
assumptions in the CEF by examining it within the
analytic structure described by Martin L.Weitzman
in his seminal work, “Prices v. Quantities.”8

Weitzman’s analysis addresses a common problem
in environmental policymaking: uncertainty about
the costs and benefits of a particular environmen-
tal regulation. It is often the case that a policymaker
has information about the economic effects of a
particular policy that enable her to construct a cost
or benefit curve that has a known slope but an un-
known location. In other words, the policymaker
may understand the relationship between costs at
varying levels of abatement, but not the specific cost
of the policy at each level of abatement. In this case,
the curve has an established slope but the curve it-
self may shift up or down depending on the vari-
ables known to the firm but unknown to the
policymaker. The basic requirement of a Weitzman
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476 and 44029, November 2000.

analysis is a series of marginal cost curves that re-
late to different cost estimates of a given policy. (The
analyst often calculates these cost curves and then
derives the marginal benefit curves.) Once calcu-
lated, the series of marginal cost curves is evaluated
against a static, or known, marginal benefit curve.
The relationship between the slopes of the marginal
cost curves and the slope of the marginal benefit
curve provides the analyst with information about
whether a price instrument (a tax) or a quantity in-
strument (a cap, or fixed limit, on emissions) most
benefits public welfare by providing maximum
environmental gain at minimum social cost.

Economists have found the Weitzman analysis
useful because it provides a method of assessing
policy choices in the presence of uncertainty about
costs. It is this type of analysis, using the data pro-
vided by the CEF study, that one might expect to
illuminate the nature of climate policy costs. The
following paragraphs describe a failed attempt to
use the data in just this way, as well as the insight—
provided by the failure to complete the Weitzman
analysis—into the powerful role of assumptions in
determining the outcome of economic analysis.

�
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Weitzman Analysis: Calculating the Cost Curve
Using the CEF study data to calculate the cost curve
for carbon abatement is the critical step in this analy-
sis. This section illustrates the problems inherent in
this calculation, demonstrating the determinative
power of assumptions.

At first glance, the CEF study would seem to of-
fer exactly the type of information needed to per-
form a Weitzman-type analysis. The authors have
synthesized an enormous amount of data to pro-
duce a comprehensive evaluation of the costs of
carbon abatement under three different policy sce-
narios in the future.

Intuitively, one might opt to use the data on cost
and tonnage of abatement for each year 2000-2020
in a simple regression to generate a curve showing
cost as a function of abatement tonnages under each
of the scenarios. In this case, the three cost curves
would represent three possible cost schedules for
restricting carbon emissions. One could then com-
pare the slopes of the three marginal cost curves to
the slope of a real or theoretical benefit curve and
comment upon the efficiency of a price instrument
relative to a quantity instrument given uncertainty.
This would be the classic Weitzman framework.

A closer look at the data organization reveals the
limitations of this analysis: The cost data are broken
down in such a way that it is impossible to construct
a cost curve for the full range of abatement quanti-
ties. The data are broken down by year and scenario
(BAU, Moderate, Advanced). Each scenario has
twenty data points, corresponding to an abatement
cost estimate for each of the twenty years of projec-
tions (2000-2020), as pictured in Table 1. It is impor-
tant to note, again, that these costs are calculated
relative to the BAU scenario; thus, the costs listed
below are those above and beyond the costs asso-
ciated with the BAU scenario.

This structure would be useful except that the
stringency of a scenario increases by building upon
the policies that are contained in the next less-strin-
gent scenario. In other words, the BAU scenario
includes only status-quo policies, the Moderate
scenario includes all of the BAU policies plus some
more stringent measures, and the Advanced sce-
nario includes all of the Moderate policies plus
some even more stringent measures. By building
one group of policies (and hence one group of cost
estimates) upon another, the authors of the CEF
study have not offered three different cost analy-
ses but have instead offered estimates of three
points along the same total cost curve for carbon
abatement in the United States. The three points
pertain to the net present value of each of the three

Table 1
Net Cost and Emission Reductions, 2000-2020

Moderate Moderate Advanced Advanced
Emmission Policy Emission Policy
Reductions Costs Reductions Costs

(millions (billion (million (billion
Year tons CO2) $1997) tons CO2) $1997)

2000 3.96 0.61 15.22 0.78
2001 14.73 1.54 34.50 1.77
2002 24.06 2.75 60.61 5.33
2003 34.22 3.70 96.47 8.60
2004 41.45 5.29 135.27 12.52
2005 47.05 7.48 185.19 19.55
2006 54.12 8.59 209.07 23.16
2007 61.15 9.77 234.95 26.84
2008 69.48 11.58 264.84 30.97
2009 76.71 13.25 286.43 35.21
2010 82.98 15.34 300.01 38.37
2011 93.10 17.91 326.11 42.87
2012 104.03 20.25 350.07 46.96
2013 110.75 22.19 376.81 53.59
2014 125.68 24.76 408.34 58.18
2015 131.90 27.10 424.18 61.56
2016 140.89 29.85 451.52 66.49
2017 153.06 31.76 478.82 71.14
2018 156.77 33.88 499.01 74.12
2019 172.40 36.41 538.62 78.79
2020 176.70 38.38 559.65 81.54

Source: Interlaboratory Working Group. 2000.
Scenarios for a Clean Energy Future (Oak Ridge, TN;
Oak Ridge National laboratory and Berkeley, CA;
Lawrence Berkeley National Laboratory), ORNL/CON-
476 and 44029, November 2000.

scenarios: BAU, Moderate, and Advanced. Thus,
the more appropriate method for calculating the
cost curve requires that one determine the net
present value of each scenario’s costs and order
those three points and corresponding abatement
tonnages along a single, continuous cost curve. The
next section explains the methodology for con-
structing this curve and depicts the appropriate
curve graphically.

�
Methodology

Creating this cost curve requires some data ma-
nipulation. The cost of total abatement by year
within each scenario must first be aggregated and
then discounted in order to generate the scenario’s
net present value.

The net present values, and the total emission
reductions associated with each scenario, are sum-
marized in Table 2.

Using the three present value calculations, one may
then generate a cost curve by fitting a line to the three
net present value calculations and their correspond-
ing total abatement tonnages. I have used a quadratic
functional form to fit a curve to these three points.
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Table 2
Policy Scenarios and Net Present Values

Marginal Costs: Total Emission
Policy  Present Value (.02) Reductions
Scenario 2000-2020 2000-2020

Moderate $269.6 billion ($1997) 1.875 billion tons
Advanced $623.6 billion ($1997) 6.266 billion tons

Source: Author analysis.  Adapted from Interlaboratory
Working Group.  2000.  Scenarios for a Clean Energy
Future (Oak Ridge, TN; Oak Ridge National
Laboratory and Berkeley, CA; Lawrence Berkeley
National Laboratory), ORNL/CON-476 and 44029,
November 2000.

Cost = a + bA + cA2

Figures 3 and 4 show the result, which is an in-
creasing total cost curve with a declining marginal
cost function.

According to Figures 3 and 4, the total cost curve
for carbon abatement in the United States is rising,
but rising at a declining rate. If so, economies of
scale exert a powerful force in the carbon abatement
market. Under this analysis, total costs are rising
while the cost of an additional unit of abatement
falls. While this outcome is a common enough theo-
retical scenario, it is rarely a practical reality. And
because the analysis has used data that are intended
to model reality, falling marginal cost is an unex-
pected outcome.
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ANALYSIS

The unexpected outcome in this case is due to an
analytic assumption about functional form. In other
words, I, by my assumption about the appropriate
functional form, produced an analytical result—and
had I assumed a different functional form, I could
have generated a different analytical result. Figure 5
confirms this result: the total cost function may in
reality look quite different depending upon which
functional form one uses to fit the points to a line. For
a different functional form, consider a cubic function

Cost = a + bA +cA2 + dA3

This function allows total cost to bend more than
once, and thus marginal cost will fall before rising
again. Another choice of functional form is logarith-
mic; a log-log form yields an exponential rise in
costs to accompany rising abatement levels.

Cost = e log a + bA

Figure 5 implies that the marginal cost curve may
be linear, parabolic, or irregular, depending upon
which functional form one assumes. For this rea-
son the Weitzman analysis—as a quantitative ex-
ercise—cannot proceed because the results are
indeterminate without a firm conclusion about the
slope of the marginal cost curve. In order to cred-
ibly draw out that analysis additional data points
are needed. Without additional data points, the
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Source: Author analysis. Adapted from Interlaboratory
Working Group. 2000. Scenarios for a Clean Energy
Future (Oak Ridge, TN; Oak Ridge National
Laboratory and Berkeley, CA; Lawrence Berkeley
National Laboratory), ORNL/CON-476 and 44029,
November 2000.
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required assumption about functional form is too
great to allow the analyst to draw meaningful con-
clusions. In fact, the choice about functional form
made here almost completely determines the mod-
eling outcome.

And what if additional points were available?
While additional data points would certainly clarify
the issue with respect to functional form, the impor-
tant conclusion shown here would remain the same:
assumptions are critical infrastructure for construct-
ing an economic analysis, but their very nature
places clear limits on the broad applicability of
modeling results.

�
Analytical Conclusions
This exercise has shown, in sum, the powerfully
limiting role of assumptions in cost modeling. The
CEF study data appear to be ideally suited to a
Weitzman analysis—an examination of the eco-
nomic efficiency of a price instrument versus the
economic efficiency of a quantity instrument. Yet,
as this exercise has shown, the outcome of that
analysis depends almost entirely on one assump-
tion—the assumption the author makes about the
appropriate functional form of the regression equa-
tion used to construct the cost curve. The key insight
from this exercise is that many assumptions by the
analyst go in to the construction of an economic
model, and these assumptions can substantially
influence the outcome of a model run.

Consider the package of assumptions that would
influence the outcome of a Weitzman analysis of the
CEF study data, were we to proceed without regard
to the data limitations. Not only would the analy-
sis depend upon my assumption regarding func-
tional form, it would also depend on the series of
assumptions made by the authors in the modeling
they used to create the data set in the first place. The
first is a political assumption, revealed in the au-
thors’ grouping of policies in the BAU, Moderate,
and Advanced scenarios. Although the Moderate
and Advanced scenarios have different costs rela-
tive to each other, neither scenario represents the
least costly group of policies necessary to achieve
the corresponding levels of emissions abatement.
Neither policy involves a carbon tax, for example,
and the Advanced scenario is the only scenario that
includes an emissions trading system. Arguably,
these policies might be among the most cost-effi-
cient at any abatement level. This observation is
important because the Weitzman analysis—or any
economic analysis—depends upon the slope of the
cost curve. An accurate marginal cost curve is ob-
tained only by minimizing costs at each level of
abatement. The points on a traditional cost curve
represent the per ton cost of the least costly policy for
each additional unit of pollution abatement. Yet, the
costs evaluated in the Moderate and Advanced sce-
narios of the CEF study relate to packages of poli-
cies implemented at once, without respect to the
level of abatement at which they become economi-
cally efficient. The packages of policies in each sce-
nario may be placed together because they require
a certain level of political capital to enact or because
they are bureaucratically efficient to package, but
this type of reasoning does not reflect the needs of
economic analysis. In order for the cost curve to
approximate true costs, each point along the cost
curve must represent the cost-minimizing package
of policies for the given abatement level. From a
pure economics perspective, the cost curve repre-
sented by the CEF scenarios is an inappropriate es-
timate; these scenarios as much represent the
political costs of policy implementation as they do
pure economic policy costs.

Other assumptions concern political will and the
availability of certain policy instruments. First, the
authors did not construct a cost curve, which would
be considered by many economists to be a funda-
mental starting point. Instead, they chose an arith-
metic analysis of the CEF-NEMS model outputs.
Second, the authors characterize benefits of reduc-
ing greenhouse gases only as the “energy bill sav-
ings” from improved energy efficiency. No other
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benefits, such as reductions in domestic pollutants,
are calculated. Third, the authors assume zero mac-
roeconomic costs. Fourth, the authors assume use
of an emission trading program that applies to all
sectors of the economy and all fuel types. Fifth, the
authors assume that only CO2 will be regulated, and
not any other greenhouse gas. And sixth, the au-
thors assume that Congress will be willing to in-
crease research and development funding for
efficient technologies by 50 to 100 percent, annually.

The final question, then, is what effect would dif-
ferent assumptions have had on the CEF-NEMS
model output, and what would the resulting analysis
have looked like? What if the authors had attempted
to quantify the health benefits of reductions in domes-
tic pollutants? What
if they had included
macroeconomic
costs? What if they
had assumed re-
ductions in non-car-
bon greenhouse
gases? These are, of
course, questions
for other articles,
but the insight remains important: The case study
shows that economic models and the interpretation of
their results depend heavily upon critical choices and
assumptions made by the analyst. And this observa-
tion underscores the point that economic modeling is
most useful for analyzing policies in a case-specific
manner. Economic modeling is an excellent tool if one
can describe precisely the regulatory environment
within which the policy would operate. The utility of
a model to predict outcomes in an uncertain environ-
ment is reduced. The presence of critical assumptions
about the world in which a policy would operate lim-
its a model’s utility if one wishes to draw general con-
clusions about optimal policy choice.

Part II uses this final insight to derive best climate
policy practices. By first identifying categories of
critical assumptions that drive model outcomes (i.e.
“determinative assumptions”), and then isolating
those assumptions related to policy choices, Part II
shows that economically efficient, welfare-maxi-
mizing policies depend upon a relatively few dis-
tinct principles.

PART II. DERIVING POLICY PRINCIPLES

The heavy influence of assumptions is a general
characteristic of economic modeling. In climate
policy cost modeling in particular, research has re-
vealed that some assumptions are more influential
than others in determining model outcome. The

following sections document this research, and then
build upon it to derive the principles of climate
policy development that will most dramatically
drive down cost and improve social welfare. These
conclusions should be of immense benefit to
policymakers attempting to understand the critical
elements of an effective climate change policy.

�
What are critical assumptions?
A recent study by the World Resources Institute
demonstrates the power of assumptions in determin-
ing model outcomes. According to the authors, sev-
eral categories of assumptions drive the outcome of
cost simulation. The choices that an analyst makes

within these catego-
ries of assumptions,
they write, largely
determine the out-
come of the model.
If the analyst
chooses one set of
assumptions, the
model will tend to
show a high cost of

carbon reduction. If he chooses another set, the
model result will tend to show a low cost of carbon
abatement. These categories of assumptions concern
(1) how the economy adjusts to regulation in the long
run, and especially whether it suffers persistent tran-
sitional difficulties;9 (2) the level of substitution pos-
sibilities (i.e. high or low) between energy sources
and industrial outputs for consumers and producers;
(3) the existence and cost of alternative, non-fossil
energy fuels; (4) the length of time available to
achieve the specified CO2 reduction target; (5) the
calculation and characterization of costs associated
with climate change; (6) the value assigned to auxil-
iary benefits, such as reduced domestic benefits, as-
sociated with reductions in greenhouse gases, and
the method of calculation; (7) the treatment of any
revenues generated by a carbon tax;10 and, (8) the
availability of flexible mechanisms, such as joint
implementation and emissions trading.11

The authors found that the choices made by an
analyst with respect to these eight assumptions ac-
counted for fully 80 percent of the variation in pre-
dicted economic impacts—in other words, these
choices of inputs largely determined the prediction
that would be made by the model.12 This conclu-
sion is supported by Figure 6, which shows that a
model will generate a prediction about the effect
of climate policy on the economy that is either
optimistic or pessimistic, largely depending upon

Many assumptions by the analyst go in to
the construction of an economic model,
and these assumptions can substantially
influence the outcome of a model run.
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Source: Robert Repetto and Duncan Austin. The Costs of Climate Change (Washington, D.C.: World Resources Institute,
1997), p. 13. Reproduced with the permission of the authors.
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Predicted Effects on GDP for Various CO2 Abatement Targets in 2020:

The Effects of Changing Assumptions One-By-One

assumptions about the economy made by the ana-
lyst using the model.

The WRI authors were not the only economists
to address these structural principles. John P.
Weyant of Stanford University has also written on
the subject, pointing to a smaller number of decisive
model determinants. Weyant writes that in 1998 the
economic consulting firm Wharton Econometric
Forecasting Associates issued a report projecting a
carbon price of $360 per ton for U.S. greenhouse gas
reductions.13 In the same period of time, the
President’s Council on Economic Advisors pub-
lished an official analysis that reported a future
price of $20.14 The result depends entirely upon the

assumptions made in analysis. Weyant points to
five factors that can produce such divergent mod-
eling outcomes: (1) the projections for base case
greenhouse gas emissions and climate damages, (2)
the regulatory scheme under consideration, espe-
cially with respect to flexible implementation
schemes, (3) the representation of substitution pos-
sibilities for producers and consumers, (4) the rates
and processes of technological change, and (5) the
characterization of the benefits of greenhouse gas
emission reductions.15

Weyant finds that the base case emission projec-
tions, the flexibility of the policy regime considered,
and the consideration of the benefits of carbon emis-
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sion reductions are the most significant influences
on model outcome, accounting for most but not all
of the variation between models.16 The effects of
substitution possibilities and technological change,
he writes, are important but less important than the
other factors.

�
Deriving Policy Principles
The existence of discrete factors determining the
outcome of complicated policy cost models gives us
an important insight into the analysis of climate
change policy. More than focusing on the outcome
of a particular model, policy analysts would do well
to recognize that the assumptions driving the model
are as much tools for policy prescription as they are
for model construction. In the world of climate
change policy, cost is king. The issue of economic
efficiency underlies virtually every dialogue on
policy choice, and an entire generation of environ-
mental economists has been raised on the robust
debates over the true costs and benefits of halting
greenhouse gas emissions. Cost efficient policy
makes socially optimal reductions in greenhouse
gases by balancing costs and benefits. Good climate
change policy, then, is cost efficient policy. Looking
at the problem this way clarifies the issue a great

Table 3
Model Determinant Matrix

Model Determinant

Existence of low-cost/no-cost emission reduction options

Presence of non-carbon backstop energy sources

Substitution possibilities for producers and consumers

Rate of technological innovation

Availability of flexible implementation mechanisms

Treatment of carbon tax/allowance revenues

Condition of base case parameters

Characterization of CO2 emission reduction benefits

Author

Repetto and Austin

Repetto and Austin

Repetto and Austin
Weyant

Repetto and Austin
Weyant

Repetto and Austin
Weyant

Repetto and Austin
Weyant

Weyant

Repetto and Austin
Weyant

Policy Variable

Yes

Yes

No

Yes

Yes

Yes

Yes

No

Analytical Choice

No

No

Yes

No

No

No

Yes

Yes

Source: Adapted using information from Robert Repetto and Duncan Austin.  The Costs of Climate Change.  (Washington,
D.C.: World Resources Institute, 1997), and John P. Weyant.  An Introduction to the Economics of Climate Change Policy
(Arlington, VA: The Pew Center on Global Climate Change, July 2000), p. 44.

deal; critical model assumptions, or determinants,
can be used to tell us exactly which types of policies
deserve the most attention if we wish to create the
most efficient and effective policies.

Table 3 shows each of the critical model determi-
nants identified by Repetto, Austin, and Weyant,
and the authors associated with it. The chart also
indicates whether, in general, the policy variable is
related to public policy choices or if it is purely an
analytical choice by an economist using a particu-
lar model. As the chart shows, only substitution
possibilities, and the characterization of greenhouse
gas mitigation benefits, are issues of analytical
choice. The other critical factors are related to pub-
lic policy choice. These “policy choice” variables
correspond to policy choices that can actually be
made by policymakers and will influence real-world
outcomes just as they do in the parallel reality of
economic modeling.

Table 4 follows up this logic by summarizing
the model determinants that can be influenced by
policy choice, as identified in Table 3, and then
comparing these critical determinants with the
policy principles that produce an economically
efficient outcome. It then shows specific policy
choices that embody each policy principle. Table
4, then, derives the specific policy choices that
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most significantly influence the economic effi-
ciency of climate change policy. 17

Table 4 shows that while many actions may be
taken in the name of improving climate change
policy, a small number of actions matter more than
the rest. Policies to take advantage of low-cost emis-
sion reductions, promote technological innovation
and alternative energy sources, use market forces to
enable creative abatement choices, reduce tax dis-
tortions, and curb domestic emissions will in the
end most significantly influence the true, real world
outcome of climate change policies. And outside the
world of economic theory, a positive outcome is
crucial for a sustainable future.

�
CONCLUSIONS

This reasoning contained in Tables 3 and 4 is not
meant to suggest a simple fix to the challenge of de-
vising sound policies. But it provides a useful frame-
work for analyzing the myriad policy proposals that
emerge in the context of the national debate. Under
this framework, the questions facing a public policy
analyst become simpler because these principles pro-
vide a series of discrete criteria for policy assessment
that screen out the inevitable distorting effects of
political wrangling. In other words, these principles,
derived from normally limiting assumptions, can be
used to effectively compare climate policy proposals

Table 4
Principles of Economically Efficient Policies

Model Determinant

Existence of low-cost/no-cost emission
reduction options

Presence of non-fossil backstop energy
sources

Rate of technological innovation

Availability of flexible implementation
mechanisms

Treatment of carbon tax/allowance
revenues

Condition of base case parameters

Policy Principle

Promote low-cost/no-cost emission
reductions

Develop non-fossil backstop energy
sources

Promote robust technological
innovation

Codify flexible implementation
mechanisms

Use revenues to reduce existing tax
distortions

Reduce domestic greenhouse gas
emissions

Policy Vehicle

Carbon sequestration, Clean
Development Mechanism

Research and Development funding

Research and Development funding

Unimpeded use of international and
domestic emissions trading, Clean
Development Mechanism

Changes to tax code

Mandatory domestic emission
reductions

Source: Author analysis.

against the core characteristics of economically and
environmentally sound policies.

Policies that embrace these principles, regardless
of partisan origin, will make the most sense for the
environment, the economy, and society. This is im-
portant, because for policymakers a sense of what
is right—that is, what will generate the greatest level
of benefits for the environment and society—almost
always proves elusive. And it is never more so than
in the fray that surrounds a difficult and complex
issue such as global climate change. As Congress
moves toward consideration of legislation to limit
emissions of greenhouse gases, it will be presented
with many proposals purporting to solve the prob-
lem of greenhouse gas emissions. As these results
show, an effective policy proposal will be a recipe
that incorporates the elements listed in Table 4. In
the search for sensible action on climate change,
these are the ingredients of success.

LBJ

NOTES

1. Interlaboratory Working Group, Scenarios for a Clean
Energy Future (Oak Ridge, TN; Oak Ridge National
Laboratory and Berkeley, CA; Lawrence Berkeley
National Laboratory), ORNL/CON-476 and 44029,
November 2000.

2. AEO 99 is a report issued each year that details the
previous year’s national energy use and emissions
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data and incorporates this new information into an
updated projection of future energy uses and trends.
The CEF study parameters for the BAU scenario use
the AEO 99 projection assuming no legislative changes
but including the effects of future administrative
actions, such as the issuance of scheduled standards
and regulatory rules as well as level funding for
federal research and development (R&D).

3. These policies include information outreach efforts,
enhanced R&D, government procurement programs,
voluntary industry agreements, technical assistance,
stricter energy efficiency codes and emissions stan-
dards, rebates, and tax credits. Source: Interlaboratory
Working Group, Scenarios for a Clean Energy Future, p.
3.3.

4. Moderate policies are defined as policies that are not
highly controversial today, generally have little or no
increased net direct cost to the consumer, would not
impose significant direct costs on any single region or
sizable group, correct one or more market imperfec-
tions, involve a maximum increase of 50 percent in
mature federal deployment program budgets, in-
volve a maximum increase of $1.4 billion (1997) in
annual federal R&D budgets over the study period,
and would not involve new fiscal policies that tax
energy, either directly or indirectly. Ibid.

5. Policy pathways in this scenario include significant
tax incentives, stricter fuel-economy and carbon-
emission standards, accelerated R&D, and enhanced
voluntary programs. Advanced policies include all
the Moderate scenario policies or more stringent
versions of the same, may be highly controversial
today, may have net direct costs up to $50/ton CO2
emission reduction, may impose significant costs on
one or more regions or sizeable groups, correct one or
more market imperfections, involve a maximum in-
crease of 100 percent in mature federal deployment
program budgets, involve a maximum increase of
$2.8 billion (1997) in federal R&D budgets over the
study period, and include a domestic carbon trading
system. Ibid., pp. 3.3-3.4.

6. Ibid., p. 3.4.

7. Incremental technology investment costs are associ-
ated with the additional technology investment re-
quired by consumers and businesses to purchase
more efficient equipment or energy services as re-
quired by the Advanced or Moderate scenario. Policy
implementation and administration costs are those
incurred by administering the public policies and
programs that are modeled in each scenario, as well
as the incremental R&D costs associated with each
scenario. Administrative costs include program plan-
ning, design and analysis, and evaluation, as well as
inspections, data collection, overhead costs, and pub-
lic outreach. Macroeconomic costs are not included
in either scenario, with one exception. In the Ad-
vanced scenario, the authors calculate a $50 per ton
cost associated with a carbon trading program. They

consider the trading program a macroeconomic cost
because the authors assume that utilities participat-
ing in the trading program will pass the permit cost
directly on to consumers. The trading program ap-
plies to all fuels and all sectors (commercial, indus-
trial, transportation, and residential). Other macro-
economic costs are not considered. Ibid., p. 3.16.

8. Martin L. Weitzman, “Prices vs. Quantities,” Review
of Economic Studies vol. 41, no. 4 (October 1974), pp.
477-491.

9. This category involves the choice of whether or not
the analysts use a competitive general equilibrium
model, or a macro-model.

10. That is, whether they are refunded through a lump-
sum payment or used to reduce existing tax distor-
tions.

11. Robert Repetto and Duncan Austin. The Costs of Cli-
mate Protection: A guide for the perplexed (Washington,
D.C.: World Resources Institute, 1997), p. 12.

12. Ibid.

13. Wharton Econometric Forecasting Associates, Inc.,
Global Warming: The High Cost of the Kyoto Protocol,
National and State Impacts, 1998.

14. U.S. Department of Energy, Energy Information
Administration, Impacts of the Kyoto Protocol on U.S.
Energy Markets and Economic Activity, Report SR/
OIAF/98-03. Washington, D.C., 1998.

15. John P. Weyant, An Introduction to the Economics of
Climate Change Policy (Arlington, VA: The Pew Cen-
ter on Global Climate Change, July 2000), p. 8.

16. Ibid., p. 44.

17. Some of the policies referred to here may not be
familiar to all readers. Carbon sequestration refers to
the practice of “holding” carbon in an inert biological
form, such that it is not emitted in to the atmosphere.
Carbon sequestration can be practiced in the agricul-
tural sector, for example, by employing low-till or no-
till soil cultivation practices. In the forestry sector,
sustainable forestry practices such as selective cut-
ting and conservation of old-growth forests seques-
ter carbon. For estimates of U. S. carbon sequestration
potential, see J.S. Kern, “Spatial patterns of soil or-
ganic carbon in the contiguous United States,” Soil
Sci. Soc. Am. J., (1994) 58: 439-455., as cited in Paul
Faeth and Suzie Greenhalgh, A Climate and Environ-
mental Strategy for U.S. Agriculture, World Resources
Institute Climate Notes, (Washington, D.C.: World
Resources Institute, November 2000), p. 18. or R. Lal,
J.M. Kimble, R.F. Follett, and C.V. Cole, The Potential
of U.S. Cropland to Sequester Carbon and Mitigate the
Greenhouse Effect, (Chelsea, MI: Ann Arbor Press,
1998). The Clean Development Mechanism is a policy
defined by the Kyoto Protocol that allows industrial-
ized countries participating in an emissions trading
program to make reductions in greenhouse gases
domestically or in developing countries, on an equal-
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credit basis. See United Nations Environment Pro-
gram, Climate Change Secretariat, The Kyoto Protocol
to the Convention on Climate Change, 1997, Articles 3.3
and 3.4.
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RADICAL
CITIZENSHIP CLAIMS
IN LATIN AMERICA
THE CONFEDERATION OF INDIGENOUS

NATIONALITIES AND THE ZAPATISTA

ARMY OF NATIONAL LIBERATION1

The rules of citizenship are never fixed.
The evolution of citizenship in a particu-
lar society flows not only from the ac-

tions of powerful political interests but also
from the participation of citizen groups such as
neighborhood organizations, indigenous move-
ments, and ecology networks. Such actors help
define the meaning of citizenship from a more
grassroots level.

This paper addresses a dynamic issue for social scientists and
policymakers: citizenship in the Latin American context. Two primary
questions are addressed: To what extent do two indigenous move-
ments from Ecuador and Mexico seek a broadened conception of citi-
zenship in the demands they make?2 Do the citizenship claims of each
group vary between their respective national contexts? The follow-
ing analysis attempts to answer these questions, providing evidence
of two movements that have redefined citizenship so as to include
pluralist and multifaceted dimensions. This new definition seeks to
broaden the guarantees of political and socioeconomic rights, while
simultaneously providing recognition of collectivist rights such as
cultural practices, autonomy, and bilingual education.

In the 1980s, trends of democratization and neoliberalism swept
through Latin America and transformed the basis of citizenship. This
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transition led to an opening of internal markets, a
change in the distribution of power, the recognition
of rights, and the reorganization of state and civil
institutions.3 In this context, commentators suggest
that social movements are confronted with a new
and important role—the struggle to help construct
citizenship by engaging in a debate over what it
means to be a citizen.4 Regardless of their formal
policy implications, social movements serve to illu-
minate issues that were not previously considered
salient to state or civil actors, raising issues that
were “heretofore silenced or not considered perti-
nent to political deliberation.”5 In this light, social
movements represent a potential force to invent de-
mocracy from a basic level of society rather than
from higher or more centralized positions of power.

To better understand the kind of citizenship so-
cial movements are calling for, I selected two recent
and well-known indigenous
movements for analysis—
Ecuador’s Confederación de
Nacionalidades Indígenas del
Ecuador, Confederation of In-
digenous Nationalities (here-
after CONAIE)—and
Mexico’s Ejército Zapatista de
Liberación, better known as
the Zapatistas (hereafter
EZLN). Using the concept of
citizenship to ground the
analysis, I examine the extent
to which both movements
define and redefine citizen-
ship rights in the demands
they make. To do this, I draw
from formal organizational
documents and statements of movement leaders.

Employing published documents as the data
source involves certain biases. These include the
assumption that organizational documents and
statements by movement leaders reflect a window
into the actual grievances of their constituencies and
not a purposive ideological position of the organi-
zation. Further, a selection bias exists in documents
analyzed. For example, organizational documents
and published interviews were chosen on the basis
of accessibility and are grounded in specific tempo-
ral contexts.6

To lay the groundwork for discussion, I briefly
sketch out the relationship between citizenship and
social movements, noting the importance of particu-
lar structural factors in Latin America out of which
recent social movements have emerged. Drawing
from these theoretical components, I then present an

analysis of the demands of CONAIE and EZLN.
Although each case arises from different historical,
socioeconomic, and cultural contexts, my analysis
underscores the broad similarities of each
movement’s demands.

THE STRUGGLE TO EXPAND CITIZENSHIP

Entry into citizenship thus involves a process of
social conflict and negotiation since citizenship is
defined by various forms of social closure which
exclude outsiders and preserve the rights of insid-
ers to the full enjoyment of welfare and other so-
cial benefits.7

According to Tilly, modern notions of citizenship
are embedded within the historical context of the

mid-18th century, an era
when states departed from
traditional nation-building
policies of merely making
war and collecting taxes and
began taking responsibility
for governing relations be-
tween social groups. A citi-
zenship regime or
framework shapes state poli-
cies and makes particular is-
sues problematic for states
and citizens. In this manner,
by creating a set of formal
institutional arrangements
and rules, a citizenship re-
gime influences claims-mak-
ing by citizens.8 For instance,

citizenship rules may bind one’s right to vote or
right to access health and educational services.
Through this process, citizenship rules create clear
definitions for those excluded from or included
within those rights, shaping the framework in
which rights are exercised.

Modern citizenship entails multiple dimensions.
In T.H. Marshall’s seminal work Citizenship and So-
cial Class, citizenship is viewed as “a status be-
stowed on those who are full members of a
community,” reflecting different forms of social clo-
sure excluding outsiders and sustaining the rights
of insiders.9 To Marshall, citizenship has three prin-
cipal dimensions of participation: civil, political,
and social. While civil citizenship encompasses the
right of equality under the law, political citizenship
involves rights of participation in the political sys-
tem through acts such as voting. Both of these di-

Regardless of their formal
policy implications, social
movements serve to
illuminate issues that were
not previously considered
salient to state or civil
actors, raising issues that
were heretofore silenced or
not considered pertinent to
political deliberation.



LBJ JOURNAL OF PUBLIC AFFAIRS

VOL. XIV RADICAL CITIZENSHIP CLAIMS IN LATIN AMERICA 39

mensions are often equated with liberal notions of
citizenship based on individualism. In slight con-
trast, social citizenship can be seen as a set of rights
that enable members of a society to share equally in
a basic set of standards within their community. For
Marshall, education, welfare, and health systems
represent institutions or social entitlements that
seek to equalize social participation for all members
of society.10

According to Marshall’s theory, the acquisition
of citizenship rights in a particular society often
proceeds in an evolutionary course, beginning with
the realization of civil, followed by political, and
finally, social rights.11 However, historical and cur-
rent evidence in Latin America suggests that the
extension of rights by the state is neither a linear nor
an evolutionary process. For instance, an elite strat-
egy might use a social citizenship right such as so-
cial security to conciliate disempowered
populations without basic civil or political rights.

All that said, an expansion of citizenship rights
often necessitates a collective struggle, regardless of
whether it involves an extension of political or so-
cial rights. Indeed, social movements can play an
integral role in broadening and extending notions
of citizenship rights. That is,

Citizenship rights are the outcome of social
movements which aim either to expand or to
defend the definition of social membership
and the long-term consequence of such social
movements has been to elaborate and univer-
salize the notion of citizenship to embrace a
wider group of persons.12

THE LATIN AMERICAN CONTEXT

Although each country’s development is unique
and far from equivalent, political and civil rights
across Latin America have generally increased
within the contemporary period as recently as the
late 1970s, while social rights such as social security
protection have eroded.13 Underlying this develop-
ment is a changing structural framework marked by
economic and political liberalization schemes. For
instance, accelerated incorporation into the world
market supported by neoliberal development strat-
egies not only meant a subsequent change of eco-
nomic structures in Latin America, but also set the
context for a shift in social policies.14 Further, dur-
ing the economic crises of the 1980s many Latin
American countries became heavily reliant on inter-
national loan bailout policies, which often stipu-
lated structural adjustment policies. In response,
states acted to privatize state industries, reduce sub-

sidies on production and consumption, and stream-
line social services.

In a changing socioeconomic and political con-
text, social movements represent one of the most
easily observed contemporary struggles to define
and broaden citizenship from a grassroots level.15

For instance, in response to growing impoverish-
ment and state-reduction of services in poor urban
neighborhoods, communal kitchens burgeoned in
Lima, Peru and Santiago, Chile during the 1980s.16

Moreover, black, indigenous, ecologist, and
women’s groups have recently emerged in Latin
America to demand new rights from tenuous demo-
cratic institutions.17

Considering these trends, one can begin to un-
derstand the complex relationship between social
movements, citizenship, and the underlying politi-
cal, economic, and social structures. Social move-
ments, far from existing in a vacuum, respond to a
multitude of structural processes under which they
emerge. In doing so, they often challenge existing
citizenship arrangements in the demands they
make. What remains unclear is the extent to which
the claims of particular social movements reflect
struggles to redefine citizenship.

THE CASES: STRUGGLES
FOR A BROADENED CITIZENSHIP

Recent transformations in Latin America—marked
by a transition to democracy, the decline of popu-
lism, and a move from import substitution to a more
open-market economy—reflect new conditions that
produce social conflict. Select cases, described be-
low, illustrate how indigenous groups mobilized in
response to the changing and often downwardly
mobile position in which they live, with an overall
transition toward democracy.

CONAIE, the first of these two cases, emerged in
Ecuador, a country with one of the largest indigenous
populations in Latin America—approximately one
third of its twelve million people. Similar to indig-
enous groups in other Latin American countries, in-
digenous populations in Ecuador have suffered low
social status and disadvantage in the economic and
political system. Ecuadorians often perceive Indian
and nonwhite groups as impediments to the mod-
ernization process. In this context, indigenous
peoples have mobilized to struggle for broadened
rights, equality, and respect.18

Originating from two regional organizations,
CONAIE was founded in the 1980s.19 Employing
innovative tactics of protests such as roadblocks and
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civic strikes, CONAIE represents a prominent na-
tional movement for indigenous peoples in Ecua-
dor. Sustaining protest activity throughout the
1990s, CONAIE has challenged national policies,
often using the indigenous uprising as a tactic to
contest government action.20

A second important movement captured the
world’s attention on January 1, 1994, notably the
same day the North American Free Trade Agree-
ment (NAFTA) was instituted. On this day, indig-
enous peasants seized control of three cities in the
state of Chiapas, Mexico—Ocosingo, Las
Margaritas, and San Cristóbal. In the process, the
rebels, who were members of the Zapatista Army
of National Liberation (EZLN), gained unprec-
edented national and international attention, partly
through the charismatic voice of their leader,
Subcomandante Marcos. Fighting for land, au-
tonomy, justice, and equal rights, the Zapatista re-
bellion of 1994 grew out of decades of peasant
mobilization efforts. Remaining subnational in ori-
gin, the EZLN represents one of many localized
indigenous movements in Mexico. Nevertheless,
they have achieved clear national and international
mobilization capacity and impact.21

There are vast differences between CONAIE and
EZLN, including the historical context, the level of
national economic development, the demographic
proportion of indigenous populations, and the core
constituency of both groups. However, an analysis
of the two movements shows that focusing on citi-
zenship through an analytical lens illuminates more
similarities than differences. To illustrate these re-
lationships, I arrange both movements’ demands
into three categories of rights that emerged from
analysis: political, social, and cultural.

POLITICAL DEMANDS: PARTICIPATION,
AUTONOMY, DEMOCRACY

Political Demands and the State
Analysis of organizational documents and leaders’
statements reveals the politically oriented nature
of both groups’ grievances. In their demands, each
movement expresses a complex desire for in-
creased democratic and participatory state struc-
tures on the one hand, but autonomy from the state
on the other. In the case of CONAIE, indigenous
leaders charge the Ecuadorian government with
being undemocratic, hegemonic, and exclusionary.
Proposing more inclusive state structures,
CONAIE demands a multinational state appara-
tus. According to one of CONAIE’s political dec-
larations, the peoples of Ecuador are “subjected to

and dominated by the uni-national bourgeois state
and the hegemonic imperialist states . . . [the] uni-
national bourgeois state . . . is exclusive, anti-
democratic, repressive, and pro-imperialist.”22

However, rather than making secessionist de-
mands, CONAIE calls for a multinational state
within an existing framework of democracy,
rights, and participation. This objective is summa-
rized by the following declaration.

[We] aim to guarantee the fulfillment of our
specific rights and propose the harmonic and
balanced development of all of society in a
context of peace and full democracy, for which
we call upon all political and social sectors that
coexist in the present territory of Ecuador to
participate actively and creatively in the solu-
tion of the grave problems that have histori-
cally oppressed us.23

Thus, CONAIE understands democracy to

. . . Guarantee the full and permanent partici-
pation of the indigenous peoples and nation-
alities in the decision-making and the exercise
of political power of the multinational state . . .
respect for human rights, the individual and
collective rights of the peoples, the freedom of
thought.24

These statements reveal CONAIE’s multifac-
eted democratic proposal. Promoting self-determi-
nation, CONAIE struggles for a system that
guarantees citizenship in which all “of the nation-
alities [can] freely choose and exercise their own
political system and model of socioeconomic de-
velopment in a territory fully defined in the con-
text of the new multinational nation.”25

Similar to CONAIE, EZLN’s political claims
charge the Mexican state with being undemocratic.
For instance, during the first days of the Chiapas
uprising in 1994, the EZLN claimed to have taken
four cities in the state of Chiapas, citing no other
way for indigenous peasants to be part of free and
democratic elections.26 The EZLN demands a de-
mocracy with strong participatory institutions un-
der a new political project of autonomy. Elaborating
on this project during an interview, Subcomandante
Marcos adamantly proclaimed, “We are proposing
a space, . . . an equilibrium between the different
political forces in order that each position has the
same opportunity to influence the political direction
of the country.”27
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Political Demands and Civil Society
Another substantive and noteworthy element that
falls within the political realm lies in the way each
movement encourages an active civil society in an
effort to construct a more full citizenship. Here, I use
civil society to mean those social institutions exist-
ing outside of state and market apparatuses; how-
ever, each movement may have its own
interpretation of civil society.

In CONAIE’s demands, civil society is called
upon to participate in governmental reforms. This
was expressed during one of the many uprisings in
early 1999, during which CONAIE argued that “the
active participation of civil society [is] necessary to
ensure the fulfillment of the commitments that we
have won from the government.”28 Expressing their
own call to civil society, the Zapatistas declared,

The Zapatista Army needs Mexican civil so-
ciety as never before. We are depending on
the rest of the country . . . We believe that in
this situation we owe an answer to civil soci-
ety, not to the government . . . What we want
is to sit and talk with civil society.[emphasis
added]29

Further illustrating this point in a response to an
interview question, “Do you think the state has the
capacity, as it stands now, to democratize itself?”
Subcomandante Marcos declared,

No, not if they aren’t forced to do it. If there’s
to be some political reform that will truly ad-
vance democratization, it will only result from
the pressure of civil society. We have made it
very clear that political space isn’t going to
come out of our offices.[emphasis added]30

Overall then, this analysis indicates that both
CONAIE and EZLN, to varying degrees, see the
participation of civil society as necessary to achieve
a more just form of democracy. In linking participa-
tion from other civil groups to democracy, CONAIE
and EZLN reflect struggles to invent a democracy
with an emphasis on citizen participation.31

SOCIAL RIGHTS: EDUCATION AND HEALTH CARE

Another important dimension of citizenship con-
cerns the question of social participation and access.
An analysis of organizational discourses of
CONAIE and EZLN reflects explicit demands for
extensions of social rights. In particular, both
CONAIE and EZLN call for greater access to their
respective education and healthcare systems. For

instance, citing a contributing factor to the popular
uprising in Ecuador during early March of 1999,
CONAIE states, “this uprising reveals . . . the
nation’s rulers only attend to the interest of the rich
and grow insensitive to the people’s hunger, misery,
unemployment and poor health.”32 In this state-
ment, CONAIE declares group access to health and
employment institutions to be a social right that
should be guaranteed by the state.

In the case of the EZLN, explicit demands for
social rights can be found in their “Declaration from
the Lacandona Jungle.”33 In this document, equal
access to work, land, shelter, food, health, and edu-
cation are expressed to be inherent but unrealized
social rights. The EZLN position is critical on edu-
cation, citing that 72 out of every 100 children in
Chiapas do not finish the first grade, as children are
commonly seen “carrying corn and wood, cooking,
or washing clothes during school hours.”34 Another
EZLN communiqué notes,

The majority of us are indigenous, illiterate
and discriminated against. We had no oppor-
tunity to finish even elementary school. We
would have wanted not only to finish elemen-
tary school and junior high, but to have
reached college.35

EZLN also implicitly views the lack of health
coverage provided by the Mexican state as a viola-
tion of a social right. They therefore demand that
“all workers in the countryside and the cities will
receive free medical care in any public or private
health center, hospital, or clinic.”36

CULTURAL RIGHTS: BILINGUAL EDUCATION AND

GENERAL ISSUES

Besides arguing for innovative political and social
rights, prior research proposes that collective action
in Latin America, especially indigenous move-
ments, is increasingly promoting cultural rights.37

An analysis of CONAIE and EZLN documents sug-
gests evidence for this proposition.

The struggle for increased cultural rights is high-
lighted in educational structures within many coun-
tries of Latin America. Here is the notion that state
based education, marked by integrationist ap-
proaches, has failed to address the specific goals and
cultural contexts of indigenous populations.38 Ques-
tioning nationalistic approaches to education,
CONAIE argues that one way to preserve the rich
diversity of indigenous cultures would be to recog-
nize the indigenous right to bilingual education so
that “cultures may survive.”39 This statement indi-
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cates that CONAIE views bilingual education as one
important way in which a cultural right could be
realized. In practice, CONAIE has consistently
placed pressure on the government for innovations
to education, often with success. For instance,
CONAIE signed a historic agreement with the Min-
istry of Education in 1989, which established a pre-
liminary national program (designed and managed
by CONAIE) of bilingual and bicultural education.

The demands of EZLN reveal explicit calls for a
myriad of culturally oriented rights. For example,
among the demands made to the Mexican govern-
ment during negotiations, EZLN called for:

The official status of indigenous languages, . . .
respect for the culture and traditions of indig-
enous peoples, . . . an end to discrimination
and racism against indigenous peoples, . . .
cultural, political, and judicial autonomy for
indigenous peoples, [and] . . . respect for the
indigenous peoples’ right to freedom and a
dignified life.40

Overall, a comparison of organizational docu-
ments and statements of its leaders illuminates the
parameters of a broad and multifaceted citizenship,
one that insists upon guarantees of socioeconomic
and cultural rights within an existing, albeit vastly
reformed, state structure (see Table 1).

DISCUSSION AND CONCLUSIONS

There are several broad conclusions to draw from
this analysis. First, it is important to note that the
demands and claims outlined above are not timeless
ideals. These are, rather, particular social forms em-
bedded in wider historical, political, and socioeco-
nomic contexts. To explain their emergence, prior
research reasons that economic and political liberal-

ization schemes are likely to produce conflict when
the retraction of the state removes channels for popu-
lar participation and accountability.41 To put it an-
other way, it may be that populism, a system that by
definition is based on representing the common
people, has decreased with the emergence of
neoliberalism and democratization, thereby making
the placation of aggrieved populations less likely.

Second and more central to this paper are the
multi-faceted and complex citizenship claims social
movements can make. Citizenship frameworks are
fluid and a comparison of the extent to which
CONAIE and EZLN challenge current citizenship
regimes reveals a complex mixture of socioeconomic,
political, and cultural demands. Most interestingly,
this analysis reveals that while both groups seek in-
creased space from the state, they also aspire to be-
come better integrated into the society as national
citizens. That is, rather than solely articulating indi-
vidualistic notions of citizenship, both CONAIE and
EZLN expound a multi-faceted citizenship. This new
citizenship seeks guarantees of equal political and
socioeconomic rights as national citizens, and at the
same time, recognition of collectivist rights, such as
cultural practices and bilingual education.

This type of citizenship echoes what Castles calls
a multi-cultural citizenship, a citizenship which
“combines the principle of universality of rights with
the demand for differential treatment for groups
which have differing values, interests and needs.”42

When this is the case, citizens are seen to have equal
rights as individuals, but different needs as members
of distinct social groups and social situations.

Both cases document a more radical and equi-
table citizenship. In realizing its terms, however, it
seems that CONAIE and EZLN face a formidable
challenge given the current processes of economic
liberalization and restructuring in Latin America.
As pointed out by Turner in Citizenship and Capital-
ism, social struggles confront a difficult and perhaps

Table 1
Summary of Movement Demands

CONAIE EZLN

Political � Democracy � Democracy
� Territorial autonomy � Autonomy
� Participation from civil society � Participation from civil society

Social � Right to health care � Right to adequate health care
� Right to education � Right to education
� Right adequate standard of living � Right to dignified life
� Right to employment � Women�s rights and social support for those rights

Cultural � Right to bilingual education � Right to bilingual education
� Cultural autonomy � Cultural autonomy
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contradictory challenge in realizing a broadened
citizenship within market-based systems. For in-
stance, the notion that a citizen has the right to a job,
a fair wage, or healthcare interferes with the realiza-
tion of free market principles.43

Although the future implications of a broadened
citizenship for the meaning of democracy in Latin
America are hard to predict, it seems clear that
policymakers will be challenged to address citizen-
ship claims of highly mobilized groups like EZLN
and CONAIE in novel ways. In the case of indig-
enous groups, perhaps the most complex task for
policymakers lies in establishing policy that creates
improved facilities and equitable access for indig-
enous populations as individual citizens of a nation,
while acknowledging collectivist claims such as the
cultural right to bilingual education.

Even though the impact of social movements on
legal and codified frameworks of citizenship can be
ambiguous, highly mobilized collective struggles
such as CONAIE and EZLN are slowly changing
the meaning of a democratic citizenship. Recent
actions of popular protest highlight their relevance
and importance to policymakers, state actors, and
civil society. In January 2000, CONAIE was vital in
the mobilization of approximately 20,000 indig-
enous protesters that descended upon Quito,
Ecuador’s capital, where they demanded better ac-
cess to social services and relief from rising food
costs, among other issues. These actions were so
influential that they prompted the president to re-
sign under popular unrest. In Mexico, recent actions
headed by the EZLN include the highly publicized
La Marcha por la Dignidad Indígena in March of 2001.
Twenty-four representatives of EZLN, including
Subcomandante Marcos and many supporters, par-
ticipated in a 3,000 km journey from San Cristóbal
en route to Mexico City, in an effort to bring to the
attention of President Vicente Fox’s new adminis-
tration the importance of indigenous rights. After
arriving in Mexico City, a reported 100,000 support-
ers, along with the EZLN caravan, descended upon
the central plaza of the Zocalo carrying a large ban-
ner that read, “Nevermore a Mexico Without Us.”44

The mere fact that the demands of each group were
able to mobilize such collective action illustrates
their power base and relevance to contemporary
policymakers and state actors of Latin America.

This paper has analyzed two cases that demon-
strate the ability of social movements to invent de-
mocracy by challenging existing citizenship
arrangements and raising issues that were “hereto-
fore silenced or not considered pertinent to politi-
cal deliberation.”45 In this light, Mainwaring

discusses the impact of urban movements to democ-
ratization in Brazil, stating that

Although the stability of democracy does not
depend on being responsive to popular move-
ments, the quality of democracy does. Further-
more, these movements help define some of the
parameters of political life: They call attention
to new issues, establish some of the symbolic
content of politics, and prompt changes in the
discourse and actions of other political actors.46

In their attempt to redefine what it means to be
a citizen in Ecuador and Mexico, both CONAIE and
EZLN represent collective struggles for a more
democratic and multi-faceted citizenship.
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BRANDING OF
NONPROFIT
ORGANIZATIONS
A POTENTIAL SOLUTION FOR

A COMPETITIVE MARKET

The role of the nonprofit sector in provid-
ing essential social services is becoming
increasingly important as it grows to fill

the gap left by public (government) and private
(for-profit) sectors.1 The size and scope of the
nonprofit sector have increased rapidly over the
past 60 years: while there were only 12,000
nonprofit organizations in the U.S. in 1940,
there are over 1.5 million such organizations
today.2 This growth, combined with dramatic
changes in the government’s policy on the tax
treatment of charitable donations and the dwin-
dling government funding of nonprofit organi-
zations, has brought about growing
competition for the limited number of financial
and human resources not only within the non-
profit sector itself, but also in the public and
for-profit sectors.3

Consequently, many nonprofit organizations have turned to the for-
profit sector and adopted its marketing practices as a way to gen-
erate revenues and regain long-term financial stability. Compared
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to traditional fund raising strategies, which are
based on a “selling mentality,” the adoption of a
“marketing mentality” has led nonprofit organiza-
tions to shift their agency-oriented operations to
donor-oriented ones.4 Nonprofit organizations
have begun to pay more attention to donors’ needs
and ways to meet them. Instead of emphasizing
civic duties fulfilled by donation, nonprofit orga-
nizations have started to recognize the importance
of stressing to donors the benefits and personal
relevance of their contributions.

Although not every nonprofit marketing effort is
successful, a growing number of organizations have
begun to appreciate the effectiveness of their own
marketing strategies, as well as those of competing
nonprofits, in increasing contributed and/or earned
income. Nonprofits act quickly to learn successful
business tactics from for-profit businesses and from
other nonprofit organizations. Consequently, inno-
vative ideas are readily imitated, forcing nonprofits
to strive for short-lived competitive advantages.5

Under the circumstances, branding presents new
opportunities for nonprofit organizations seeking
sustained competitive advantages that are less sen-
sitive to a competitor’s challenge. Branding can in-
crease nonprofit income in two ways. First,
branding can garner additional contributed income
by forming a unique position in donors’ minds
around the philanthropic causes of a nonprofit or-
ganization. Second, when it comes to earned in-
come, branding becomes a more critical concern, as
many nonprofits enter into commercial ventures
such as product merchandizing, licensing their
names, and establishing their own for-profit units.

In this paper, the author proposes a model of
how branding can help a nonprofit enhance donors’
evaluation of the organization, thereby increasing
contributed and earned income.6 The author first
reviews competitive environments of the nonprofit
sector and then discusses advantages of nonprofit
branding. Next, the author discusses Brown and
Dacin’s model of corporate associations and the
adaptation of the model for nonprofit branding.7

Specifically, in the revised model, the author pro-
poses two approaches to nonprofit branding: con-
trolled and uncontrolled branding. Controlled
branding refers to a branding process where a non-
profit organization has complete control of devel-
oping and applying branding strategies. In contrast,
uncontrolled branding refers to a process by which
a nonprofit organization is branded as a result of
partnering with another branded organization,
which is often a for-profit corporation. Finally, the
author presents risks and considerations involved

in nonprofit branding and concludes with a discus-
sion of the future direction of the field.

THE COMPETITIVE NONPROFIT ENVIRONMENT

Since the 19th century, with support and direction
from the for-profit sector, the social reformism
movement, and the well-to-do with interests in cul-
tural activities and social services, the nonprofit
sector has grown both rapidly in size and scope.8 In
some areas, such as religion, the arts, and health,
nonprofits are the dominant organizational form,
whereas they share the market with the public and
for-profit sectors in other areas.9

Distinctions between the nonprofit, public, and
for-profit sectors have sometimes been blurry. For
example, both the nonprofit and the public sectors
have historically provided similar social services,
while private businesses often fund and influence
the nonprofit sector.10 What distinguishes the non-
profit sector from other sectors, however, is (1) the
mix of goods and services it provides, (2) the nature
of its labor force, and (3) its source of revenue.11 The
source of revenue is a particularly defining charac-
teristic of nonprofit organizations. Traditionally,
nonprofit organizations relied on three sources of
revenue: governmental support, voluntary dona-
tions and grants, and dues and fees.12 Until the late
1970s, the federal government was the single larg-
est supporter of charitable nonprofit organiza-
tions.13 However, under policies set by the Reagan
administration, the federal government cut aid for
nonprofit organizations by 20 percent, or $12.5 bil-
lion, between 1981 and 1984.14 The shortfall in rev-
enue as a result of this dramatic budget cut was too
immense to be made up by other sources such as
private contributions from individuals, founda-
tions, and corporations.15 Furthermore, Congress
removed the incentive for some charitable contribu-
tions by changing their tax treatment.16 As a result
of these policy shifts, nonprofit organizations have
become increasingly dependent on the other two
sources of revenues: voluntary donations and
grants, and dues and fees.

The growing number of nonprofit organizations
seeking to secure a piece of the limited amount of
charitable contributions has therefore stimulated
heated competition within, as well as outside, the
nonprofit sector.17 Within the sector, nonprofit or-
ganizations with the same cause or mission compete
in any given community.18 To make matters worse,
these organizations often solicit donations simulta-
neously. “Virtually every advocacy group engages
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in lobbying, communications, and grassroots cam-
paigns, [while] many organizations pursue lawsuits
to press their agendas.”19 Donors have become
highly selective in their awarding of money, while
so much communication from nonprofits prevents
donors from discriminating among the soliciting
organizations.20 Nonprofit organizations now face
a scenario familiar to the for-profit sector: just as for-
profit businesses compete for consumers’ demand,
nonprofits have to compete for the donation capac-
ity of the philanthropic community, and only the
most visible succeed.21 Under-defined and duplica-
tive nonprofit organizations must therefore prepare
themselves for “the inability of private funders to
finance completely the explosive growth of [the
nonprofit] sector” and
for the resulting threat
of bankruptcies and
closings.22

Outside the non-
profit sector, nonprofit
organizations must
also compete with the
public and for-profit
sectors in both com-
mercial and noncom-
mercial markets. The
recent entry of for-profit businesses into the social
service market, as well as nonprofits’ establishment
of for-profit units, has further fueled competition
between these two sectors. For instance, the public
sector increasingly outsources its work and has be-
gun to have a supportive attitude toward the role
of the for-profit sector.23 It now considers for-profit
businesses “not as a pariah but as a role model” and
awards contracts based on what the provider can do
rather than what the provider is.24 This movement
in the public sector motivated the private sector to
seize business opportunities and compete for gov-
ernment contracts. Private businesses are able to
capitalize on their existing project management ex-
perience and corporate infrastructures to subcon-
tract the delivery of services that were once
considered the domain of the nonprofit sector.25

At the same time, some nonprofit organiza-
tions have started to form profit-making units to
expand their services to those who are able to pay
for them. For instance, the Visiting Nurse Service
of New York, which has long provided in-home
medical services to New York City’s aged and un-
derprivileged, formed a profit-making unit called
Partners in Care Inc. to cater to middle-income
patients, particularly those not covered by Medi-
care or Medicaid.26

The above changes in the environment have
forced nonprofit organizations to reexamine their
reasons for existence in light of a market that rein-
forces discipline and performance and that empha-
sizes organizational capacity rather than
organizational status (i.e., for-profit vs. nonprofit)
and mission.27 Nonprofit organizations are now
compelled to redefine themselves in order to pro-
vide distinct competitive advantages and create a
unique position in the public’s mind.

BRANDING AS A POTENTIAL SOLUTION

The concept of marketing is not alien to many non-
profit organizations.
In fact, marketing
practices are widely
accepted in the non-
profit sector today for
developing innova-
tive ways to achieve
financial stability by
increasing contrib-
uted and earned in-
come. Marketing
practices of nonprofit

organizations have become mature to a point where
nonprofit organizations “can teach business mar-
keters a thing or two.”28 However, nonprofits face
the same problems in the market as for-profit firms
do. Quick imitation of others’ successful marketing
tactics might generate a fair amount of revenue in
one year but lead to a drastic reduction in support
in following years because no relationship was es-
tablished with donors.29 This “me-too” strategy
tends to cause donors’ “compassion fatigue” as “the
demand for charitable resources for what seems like
an endless range of causes marches on and on,”30 as
well as an “inoculation effect,” which causes donors
to feel that “a one-time donation buys them enough
good citizen points.”31 At the same time, as donors
become more selective in their choice of nonprofit
organizations, they demand more in return. In other
words, donors demand both “cause (charity) and
effect (benefits).”32

The concept of branding presents nonprofits
with new opportunities to address competition and
to increase contributed and earned income. By defi-
nition, branding is differentiation of products, orga-
nizations, or persons from competing products,
organizations, or persons by creating a unique po-
sition in the consumer’s or donor’s mind. This
unique position can be created when the object to

Just as for-profit businesses compete
for consumers’ demand, nonprofits
have to compete for donations from
the philanthropic community, and
only the most visible succeed.
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be branded can deliver benefits that are both rel-
evant to donors and different from those of competi-
tors. The benefits to donors can be tangible (e.g.,
quality) or intangible (e.g., image). Once an object
is branded, it establishes a bond between the brand
and the consumer, and therefore is likely to garner
the consumer’s or the donor’s long-term commit-
ment and loyalty.33

The most recent literature by Frumkin and Kim
demonstrated that positioning a nonprofit organi-
zation around its mission with aggressive commu-
nication was more effective in
increasing contributed income
than was economizing the or-
ganization.34 The authors com-
pared the contributed income
of nonprofit organizations that
stressed operational efficiency
to the income of those that in-
vested in mission marketing.
Contrary to the suggestions in
the literature on effective and
efficient nonprofit management, Frumkin and Kim
found that reporting low administrative to total
expense ratios and positioning an organization as
efficient did not lead to greater success in garnering
contributions. They found, instead, that nonprofit
organizations that spent more on marketing,
thereby branding themselves to donors, were
awarded higher contributions as they emphasized
the importance and relevance of the organization’s
mission to the donors.35

Based on the findings of the study, Frumkin and
Kim maintained that economizing the organization
could actually work against fund raising. They ar-
gued that increased efficiency has often led to op-
erational improvements in business firms, but the
gains have rarely translated into sustained profit-
ability. As businesses push to trim their costs, they
may increase operational efficiency but move fur-
ther away from viable competitive positions, driv-
ing profit margins down.36 Operational efficiency
may contribute to technological advances or addi-
tion of new attributes in the product; however, these
tactics are easy to imitate. In contrast, competitive
advantages achieved by branding through a choice
of a unique and valuable position are much more
difficult to match.37

In addition to generating contributed income,
branding can also increase earned income. Brand-
ing is an especially critical concern as nonprofit or-
ganizations enter into commercial ventures, for
which they need to brand their products and ser-
vices, names, and logos. According to Kotler and

Andreasen, many nonprofit organizations fail be-
cause donors are not familiar with them and cannot
differentiate them from their competitors.38 There-
fore, creating differentiation in terms of greater
value than is provided by competitors, and making
this distinction apparent to donors, are essential to
nonprofit success.39

A few nonprofit organizations have already
started to enjoy the benefit of increased earned in-
come as a result of their branded products. For in-
stance, Children’s Television Workshop has licensed

some 1,600 Sesame Street prod-
ucts, including a Big Bird tooth-
brush and a Cookie Monster
Bulldozer, to 30 companies
such as J. C. Penney and
Hasbro.40 Commercial endeav-
ors of the Children’s Television
Workshop generated an esti-
mated $37.4 million in 1984.
Other successful examples in-
clude Girl Scout Cookies, a
first-aid kit produced by the

Red Cross, and Bank Street College of Education in
New York, which has produced the best-selling soft-
ware in American schools.41

It is evident that nonprofit organizations must
take advantage of what branding can offer. If a non-
profit organization can successfully brand itself, as
well as its services and products, and help donors see
the unique value in their contribution and purchase,
it is likely to obtain donor loyalty and transform
transactional donation into relationship building.

BRANDING PROCESSES

Now that the importance of branding for nonprofit
organizations has been addressed, the question be-
comes how nonprofit organizations can brand them-
selves. Again, examples can be borrowed from
for-profit business practices. According to Brown
and Dacin, a company can brand itself by choosing
one or both of two types of corporate associations:
corporate ability and corporate social responsibility
(see Figure 1).42 Corporate ability refers to the
company’s “expertise in producing and delivering
product and/or service offerings.”43 Corporate social
responsibility, on the other hand, refers to “the char-
acter of the company, usually with regard to impor-
tant societal issues.”44 These associations are
considered to influence product evaluation via dif-
ferent routes. Corporate ability associations influence
both product sophistication (e.g., important product

Branding presents
nonprofits with new
opportunities to address
competition and to
increase income.
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Brown and Dacin�s
Model of Corporate Associations

Source: Tom J. Brown and Peter A. Dacin, �The
Company and the Product: Corporate Association and
Consumer Product Response,� Journal of Marketing,
vol. 61 (January 1997), p. 68. Reprinted with
permission from the Journal of Marketing, publishied by
the American Marketing Association.

Note: Solid lines indicate supported (statistically
significant) relationships while dotted lines indicate
unsupported (statistically insignificant) relationships.

attributes) and corporate evaluation, which in turn
influence product evaluation. While corporate social
responsibility also influences product evaluation via
corporate evaluation, at the same time it influences
product evaluation via a product’s social responsibil-
ity. Corporate ability associations operate more at a
product level, influencing consumers’ perception of
value in the product, whereas corporate social respon-
sibility associations operate more at an organiza-
tional level, affecting consumers’ trust in the
organization.45 Corporate social responsibility asso-
ciations play an especially vital role in that they can
buffer consumers’ negative evaluation of product as
a result of poor product performance. In other words,
when consumers have substantial trust in the orga-
nization, their negative evaluation of ill-performing
products can be attenuated.46

The above conceptualization of Brown and
Dacin’s model can be applied to the branding of non-
profit organizations, as well. Nonprofit organizations
can also have organizational ability associations and
social responsibility associations. In the nonprofit
setting, ability associations may relate to nonprofit
organizations’ expertise in delivering the services to
the disadvantaged or the product they are selling as
part of their commercial venture. Social responsibil-
ity associations may translate to nonprofit organiza-
tions’ missions or philanthropic purposes. Just as

for-profit businesses manage their social responsibil-
ity associations through corporate societal marketing
by supporting a nonprofit, so too can nonprofit or-
ganizations build their social responsibility associa-
tions by partnering with corporations.

Some modification to Brown and Dacin’s model
is necessary, however, due to the unique nature of
the nonprofit sector (see Figure 2). In Brown and
Dacin’s model, favorable product evaluation was
the final outcome to be achieved through the two
types of associations. Although it will change as
more nonprofit organizations become involved in
product merchandizing, the final outcome of inter-
est for many nonprofits is now likely to be favorable
organization evaluation. This is true because do-
nors’ contributions, and even the purchase of the
nonprofit organization’s products, tend to be driven
by donors’ overall evaluation of the organization
and its mission, rather than evaluation of indi-
vidual, specific services or products. In Dacin’s
terms, trust of the organization plays a more impor-
tant role than value of the product in generating rev-
enues in the nonprofit sector.47

The difference in the end goal thus changes the
mechanism by which the two associations influence
the final outcome in the nonprofit setting (see Fig-
ure 2). An organization’s ability associations can di-
rectly influence donors’ evaluation of the
organization. They can also indirectly affect the
organization’s evaluation via donors’ assessment of
the organization’s products and/or services. In
other words, donors can evaluate a nonprofit orga-
nization based on direct influence, such as their
perception of the organization’s ability to produce
a satisfying product or to carry out a service, or in-
direct influence, relating to their experience with the
product or service. One example of the direct influ-
ence of ability associations is donors’ perceptions of
the Red Cross’s ability to carry out emergency and
disaster services. Even though donors themselves
may not have experienced the services of the Red
Cross, they have formed an overall evaluation of the
Red Cross and linked the organization to certain
associations or images relevant to the overall ser-
vices of the Red Cross. On the other hand, donors
are likely to evaluate Children’s Television Work-
shop based on their experience with its products,
such as the television program Sesame Street, rather
than based on their perception of the organization
itself. In a sense, therefore, how a nonprofit organi-
zation brands itself depends on which of the two
images, that of the organization itself or that of the
products and services of the organization, is stron-
ger in the donors’ minds.
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Similarly, a nonprofit organization’s social re-
sponsibility associations can influence the evalua-
tion of the organization either directly or indirectly
via the social responsibility associations of a com-
pany with which the nonprofit partners. Most, if not
all, nonprofit organizations have social responsibil-
ity associations since they are central to the exist-
ence of nonprofit organizations and tightly linked
to their missions. Fighting hunger among the poor
(Share Our Strength or SOS), preventing birth de-
fects (the March of Dimes), and protecting the en-
vironment (The Nature Conservancy) are a few
examples of social responsibility associations of
nonprofit organizations. These associations can di-
rectly impact donors’ evaluations of a nonprofit
organization. A few examples of the indirect ap-
proach include partnerships between American
Express and SOS, SmithKline Beecham’s NicoDerm
CQ and the American Cancer Society, and Kellogg
and the March of Dimes.48

Nonprofits are in control of their branding pro-
cesses when their ability associations both directly
and indirectly influence donors’ evaluation of the
organization and when their social responsibility
associations directly influence donors’ evaluation.
In other words, by the “controlled branding” pro-
cess, a nonprofit organization can dictate how it
will develop and implement innovative branding
strategies in its best interest. In contrast, when so-
cial responsibility associations indirectly influence
donors’ evaluation, partnering companies, rather
than the nonprofits, tend to have more control
over branding and formulate strategies to in-
crease their own profit. Therefore, this latter
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Evaluation

Service/Product
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Partner Corporation�s
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Product
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Uncontrolled Branding

Key

Figure 2
Adaptation of Brown and Dacin�s Model for Nonprofit Organizations

Note: Adapted from Figure 2 in Tom J. Brown and Peter A. Dacin, �the Company and the Product: Corporate Association and
Consumer Product Response,� Joural of Marketing, vol. 61 (January 1997), p. 68.

branding process is referred to as “uncontrolled
branding.”

Controlled branding is the superior strategy for
a nonprofit, because favorable results can be fully
credited to the organization itself. In addition, in-
creased income as a result of successful branding
can be entirely invested in the nonprofit’s philan-
thropic causes. However, a lack of knowledge and
expertise in branding, coupled with insufficient fi-
nancial support, has often led nonprofit organiza-
tions to take a rather passive stand and rely upon
partner companies to control a branding process. As
a matter of fact, uncontrolled branding has brought
nonprofits considerable contribution from partner
companies in exchange for the companies’ profiting
from the partnerships. At the same time, partner-
ship with a for-profit company that is known for its
active involvement with social causes reflects posi-
tively on the nonprofit organization. Therefore, a
nonprofit organization can benefit from such part-
nerships in two ways: (1) partnerships generate a
considerable amount of contributed income without
much financial or human cost on the part of the
nonprofit organization; and (2) the positive brand
image that the partner company has spent a long
time creating is transferred to the nonprofit organi-
zation. However, uncontrolled branding also poses
a few threats. A nonprofit organization has little
control over the branding process since branding
strategies are usually developed by, and serve the
objectives of, the partner company. Furthermore, it
can be risky and sometimes fatal to the image of the
nonprofit if the partner company is later found to
have acted unethically or in a manner inconsistent
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with the mission of the nonprofit organization. Fi-
nally, nonprofit organizations that for-profit com-
panies want to partner with tend to be already
branded, well-known, large organizations.49

A study by Lichtenstein, Drumwright, and Braig
provided evidence that when a company partners
with a nonprofit as part of its societal marketing ef-
fort, the evaluation of the nonprofit organization
tends to be driven by the company’s corporate asso-
ciations.50 The authors found that donors were more
likely to respond by rewarding the company (e.g.,
purchasing the company’s product) that is support-
ing the cause of the non-
profit than by making
donations directly to the
nonprofit itself. These
findings further support
the idea that nonprofit or-
ganizations are more
likely to benefit from
branding when they are
in control over branding
strategies.

To successfully imple-
ment controlled brand-
ing, a nonprofit must fulfill three critical tasks: (1)
understand the organization itself, (2) understand
its constituencies, and (3) understand its products
and/or services. Just as corporate branding begins
with the understanding of the company’s philoso-
phy, branding of a nonprofit organization starts
with an understanding of the organization’s reason
for existence and goals to be achieved, which are
usually identified in a mission statement. Therefore,
writing a clear, well-defined mission statement is
crucial to incorporating the position of a nonprofit
organization into a branding strategy.51

Understanding constituencies corresponds to
for-profit businesses’ understanding of their tar-
get consumers. A nonprofit organization needs to
define its constituencies (i.e., donors) and their
needs, decide upon target constituencies, and
prioritize its needs. The most appropriate ap-
proach to learning about a target constituency is
to conduct consumer research. Good consumer
research keeps a nonprofit organization abreast of
the changing perceptions, attitudes, and needs of
current constituents, as well as helps locate new
constituents.52 While it is ideal for a nonprofit
organization to collect primary data specifically
for this purpose, this can be a costly option. There
are examples of small nonprofit organizations
that have successfully identified target constitu-
encies and developed promotional materials to

attract them based on the findings of secondary
data, a less costly option.53

Finally, understanding the organization’s prod-
ucts and services refers to assessing their strengths
and weakness and the interrelationships between
them. Interbrand relationships can be examined
using an integrated product portfolio approach, in
which each brand of a nonprofit organization is
positioned on two axes of a product portfolio map.54

One axis represents contribution to mission and the
other represents contribution to economic viability
or relative cost coverage. Mapping brands this way

can help a nonprofit see
how brands can be bal-
anced and prioritized.55

To summarize, in this
adaptation of Brown and
Dacin’s model of corpo-
rate associations, non-
profit organizations can
have a dual influence on
their organizational
evaluation via both the
organization’s ability as-
sociations and the

organization’s social responsibility associations.
However, the final outcome of interest, the mecha-
nisms of influence, and the relative strength of the
two associations are expected to be different from
those of Brown and Dacin’s. In Brown and Dacin’s
model, which is based on corporate environments,
the influence of corporate ability associations on the
final outcome (product evaluation) was found to be
stronger than that of corporate social responsibility
associations.56 In the nonprofit sector, however, it is
the social responsibility associations that are likely
to be more strongly tied to the evaluation of the
organization. The reason is that social responsibil-
ity is a nonprofit organization’s primary, if not only,
reason for existence. The social responsibility asso-
ciations that a nonprofit organization wants its do-
nors to form are created at the moment the
organization writes its mission statement, and are
further elaborated as that mission is carried out.

ISSUES IN IMPLEMENTING
NONPROFIT BRANDING

Thus far, the author has focused on how branding
can provide unique ways of dealing with the com-
petitive nonprofit environment and proposed dual
processes (i.e., controlled and uncontrolled) of non-
profit branding. Clearly, branding offers a potential

Positioning a nonprofit
organization around its mission
with aggressive communication
was more effective in increasing
income than was economizing
the organization.
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strategy for nonprofit organizations to survive and
succeed. However, it is worth noting some issues
that may arise when a nonprofit considers imple-
menting a branding strategy.

First, branding strategies borrowed from for-
profit businesses are not always applicable in the
nonprofit setting.57 Successful branding typically
requires a long-term effort managed by skilled pro-
fessionals and supported with sustained finance.
Such resources are difficult to come by in many
nonprofit organizations.58 A lack of management
skills and interrupted financial support have re-
sulted in some nonprofit organizations’ business
failures and serious damage to
the organization’s image.59 In
order to address this issue,
nonprofit organizations can
build a long-term branding
plan based upon the cumula-
tive effects of small, more fi-
nancially viable branding
strategies. It is critical that a
nonprofit both tie these
smaller branding efforts to a
thorough financial analysis and a cohesive long-
term vision.

Second, there is a concern that financial success
as a result of branding may alienate contributors
and result in lost donations. Donors may feel that
an organization has earned enough money from a
commercial venture and reduce their giving. In or-
der to alleviate donors’ alienation due to business
success, nonprofit organizations need to empha-
size to the donors that the increased earned income
is used to better accomplish the organization’s
philanthropic mission. For instance, Children’s
Television Workshop informs its donors (or pur-
chasers of its products) that the money earned
from sales of the products is put back into devel-
opment of its educational and other products. This
way, donors are more likely to feel that their con-
tribution or purchase will help to sustain the
organization’s programs.

Third, some constituencies may resist the over-
all concept of branding a nonprofit organization or
its products and services, or disagree with particu-
lar branding strategies. For instance, Spruill ar-
gued that branding of individual organizations
becomes a barrier to collaboration to build a broad
base of donor support. She held that branding
“fosters unhealthy competition among nonprofit
groups for visibility, promotes the hoarding of
proprietary information, and leaves donors con-
fused about how their support is making a differ-

ence.”60 As a result, the importance of charitable
causes is buried under the names of organizations
that occupy the largest share of donors’ minds. To
avoid undesirable competition between nonprofit
organizations, nonprofits are urged to cooperate
with organizations of a similar social cause to
achieve synergistic effects for accomplishing a
common goal. The United Way, which is a collabo-
rative fundraising arrangement among nonprofit
organizations, is a good example of cooperation
among both similar and dissimilar organizations
in the fundraising market.

Besides the above issues, some obstacles of non-
profit branding are difficult to
address. For instance, not all
causes can be easily branded.
Unpleasant social issues or is-
sues related to human weak-
nesses, such as pathological
gambling disorder, are not
easily accepted and are often
shunned by donors.61 There-
fore, before thinking about
branding its cause, a nonprofit

organization needs to examine if it can redefine its
cause to appeal to donors by stressing the positive
results of its service, rather than the negative aspects
of the societal issue. Finally, for obvious reasons,
branding of an organization does not justify poor
products or services.62

CONCLUSION

The increase in the size and scope of the nonprofit
sector, coupled with reduced financial and policy
support from the government, have placed non-
profit organizations in unprecedentedly competi-
tive environments. They are competing not only
with other nonprofit organizations, but also with
the public and for-profit sectors on several dimen-
sions, such as personnel and grants. In this paper,
the author reviewed the background of the compe-
tition in the nonprofit sector and discussed non-
profit branding as a potential solution to achieve
long-term competitive advantages in order to in-
crease a nonprofit’s chances of survival and success.
The author adapted a corporate model of branding
to propose the branding processes that might be
available to nonprofits. In the adapted model, two
types of branding, controlled and uncontrolled, are
presented with an emphasis on controlled branding
as the more desirable form of branding. Subse-
quently, the author discussed a few concerns re-

Branding strategies
borrowed from for-
profit businesses are not
always applicable in the
nonprofit setting.
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garding nonprofit branding, most of which stem
from attempting to apply a business concept in a
non-business environment.

The difficulties of nonprofit branding, however,
should not overshadow its great potential to com-
bat the nonprofit organizations’ immediate threats
from the competitive environment. Rather, the suc-
cess of a nonprofit organization is likely to depend
on the strategic balance of the benefits and limita-
tions of branding. The uniqueness of the environ-
ment and the added difficulty of branding in the
nonprofit sector compel nonprofit organizations to
develop more creative strategies and solutions.
Continuing efforts to gain the support of donors via
branding promises to yield greater stability for the
innovative nonprofit organizations that attempt it.

LBJ
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PRESIDENT REAGAN
AND THE IRAN-
CONTRA AFFAIR
A LESSON IN LEADERSHIP FAILURES

On November 3, 1986, the Lebanese
newspaper Al-Shiraa reported that the
United States had sold arms to Iran.1

This disclosure was significant because it indi-
cated contravention of several United States
policies, including neutrality toward the Iran-
Iraq war and an embargo on weapons sales to
Iran. Moreover, later that month, Attorney Gen-
eral Edwin Meese III announced that the pro-
ceeds from the arms transfers had been used to
fund the Contras, a rebel group in Nicaragua.2

This raised new questions of not only breaches
of established policy, but also violations of the
law, as Congress had prohibited aid to the
Contras. It soon became apparent that these
actions had been orchestrated by members of
the National Security Council (NSC) staff, alleg-
edly without the complete knowledge and
approval of President Reagan. A series of inves-
tigative reports, including one conducted by the
President’s own Special Review Board, and
analytical commentary provided by members
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of the Congress and by the media, among others,
have drawn several overall conclusions about the fac-
tors that led to what has come to be known as the
Iran-Contra Affair. The factors discussed in this paper
are those related to President Reagan’s leadership
style, which created a situation where staff members
were able to make decisions that were without his
knowledge, contrary to stated policy, or both. The
aspects of the President’s leadership style that were
most conducive to the Iran-Contra situation were his
inattention to his staff, his over-delegation of decision
making authority, and his poor ability to fully under-
stand problems and policy solutions.

BACKGROUND

IRAN

On January 16, 1979, the Iranian shah Mohammed
Reza Pahlavi was overthrown and replaced by Aya-
tollah Ruhollah Khomeini, who subsequently im-
posed strict Islamic law.3 The Khomeini takeover
ended a friendly Iranian-American relationship that
had endured for over 25 years and replaced it with
one that was mutually hostile. The hostility turned
violent when, on November 4, 1979, Iranian mili-
tants attacked the American embassy in Tehran and
took 66 American diplomats hostage.4 In response,
the U.S. imposed economic sanctions on Iran, in-
cluding a ban on oil purchased from it and on weap-
ons shipped to it, even those that had already been
purchased.5 The hostages were not released until
the end of the Carter administration in 1981, at
which time the Algiers Accord of the Iran-United
States Claims Tribunal at The Hague lifted most of
the economic sanctions but reinforced the arms
embargo.6

The signing of the Algiers Accord also resumed
direct, formal communications between Tehran and
Washington.7 This allowed the U.S. in 1983 to ex-
press to Khomeini its concern over the threat posed
by the extensive infiltration of the Iranian govern-
ment by the communist Tudeh party and pro-Soviet
cadres. Concern for this alleged Soviet influence
persisted among some members of the U.S. govern-
ment throughout the 1980s, and led CIA Director
William Casey to order the preparation of a Special
National Intelligence Estimate (SNIE) in May 1985.8

The SNIE called for new approaches to improve
Western relations with the government of Iran, one
possible avenue being the lifting of the embargo on
weapons sales to the country.

In June 1985, the National Security Council staff
prepared a draft National Security Decision Direc-

tive (NSDD) on U.S. policy toward Iran for Bob
McFarlane, National Security Adviser to President
Reagan.9 The recommendations in the NSDD were
developed based on goals outlined in the SNIE and
included the provision of selected military equip-
ment as determined on a case-by-case basis.10 This
was the beginning of the proposals to transfer arms
to Iran. The draft was circulated to Secretary of State
George Shultz, Secretary of Defense Caspar
Weinberger, and William Casey. Shultz and
Weinberger wrote to McFarlane opposing the
policy proposal, while Casey endorsed it.

Shultz and others at the State Department op-
posed arms shipments for several reasons. First,
evidence of Iranian complicity in hijackings, bomb-
ings, and other terrorist activities had caused the
United States, via the State Department, to desig-
nate Iran a sponsor of international terrorism and
to impose additional controls on exports to Iran in
January 1984.11 Thereafter, the United States actively
pressured its allies not to ship arms to Iran because
of its sponsorship of terrorism and because of its
continuation of the war with Iraq.12 They also op-
posed arms shipments because they feared the pos-
sibility of trading arms for hostages—a situation
which would increase the value and, in turn, the
number of hostages.13 Finally, they believed that the
State Department, not the National Security Coun-
cil staff or the CIA, should be developing counter-
terrorism policy.

In spite of State Department opposition, the arms
transfer proposals moved forward during the sum-
mer of 1985. The proposal had evolved by this time
to one whereby Israel would serve as the primary
vendor of arms to Iran, with the United States re-
plenishing Israel’s supply.14 The arms transfers were
propelled by continued hostage-taking. In 1984,
three Americans were seized in separate incidents
in Beirut, including William Buckley, the CIA’s
Chief of Station.15 Four more Americans were kid-
napped, and one American killed, by Shiite hijack-
ers aboard TWA flight 847 in 1985.16 Sometime
during August, President Reagan received a phone
call from Bob McFarlane, telling him that someone
high up in the Iranian government believed he
could deliver some or all of the 7 Americans who
had been kidnapped during 1984 and 1985.17,18 Ac-
cording to McFarlane, the President then approved
a commitment to replenish Israel’s supply of mis-
siles for those sent to Iran.19 There was no notifica-
tion to Congress, which was required by the
Hughes-Ryan Amendment of 1974 and Executive
Order 12333.20,21 At this point, the arms shipments
became arms-for-hostages deals. The first shipment
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of 96 TOW (tube-launched, optically-tracked, wire-
guided) missiles was made on August 20, 1985.22 No
hostages were released after the first shipment, but
within a month, after 400 more TOWs were
shipped, one American hostage held in Lebanon
was released.23 In 1986, two more were released.
This was followed by the kidnapping of two more
Americans in September 1986.

Arms shipments continued until November 1986
when Al-Shiraa, a Lebanese newspaper, reported
that McFarlane had made a trip to Tehran as an
emissary for the arms shipment operation.24 By that
time, McFarlane had resigned as National Security
Advisor and had been succeeded
by Navy Vice Admiral John M.
Poindexter. McFarlane, however,
had continued working closely
with Poindexter and NSC staff
members such as Marine Lieuten-
ant Colonel Oliver North, to whom
he had earlier delegated many of
the operational tasks of the arms
shipments. McFarlane would even-
tually assign North the task of keep-
ing the Contras alive “body and
soul” as President Reagan in-
structed.25 Exposure of the trip to
Tehran began a series of further disclosures, and
eventually the full public knowledge of the arms
transfers to Iran.

THE CONTRAS

Similar to the events in Iran, the United States’ Nica-
ragua policy and the eventual aid to the Contras
stemmed from fears of communist influence over
the region. In the early 1930s, General Augusto
Cesar Sandino opposed the U.S.-backed Conserva-
tive Government of Adolfo Diaz.26 Sandino’s aim
was to rid Nicaragua of “U.S. imperialists,” and he
became a national hero to many Nicaraguans dur-
ing those years.27 In 1979, supporters of Sandino’s
cause—the Sandinistas—rose to power and set out
to court international support of their government.
They promised free elections, free press, and an end
to political repression, while simultaneously taking
over television and radio stations and censoring the
newspaper La Prensa.

The Carter administration had been divided on
how to deal with the Sandinistas, recognizing that
the U.S. was “in competition with” Cuba to win
over the Nicaraguan government. Under President
Carter, the U.S. donated to Nicaragua $39 million in
emergency food aid and an additional $75 million
in economic assistance.28 In 1981, after Nicaragua

signed agreements with the Soviet Union and East
Bloc governments for military and intelligence as-
sistance, the Carter administration suspended aid to
the Nicaraguan regime, a policy the Reagan admin-
istration continued.29

Beginning in his presidential campaign, Reagan
stated his firm opposition to any further U.S. sup-
port for the Sandinistas.30 Once in office, he went
even further by searching for ways to assist the
regime’s opponents, which appeared in the form of
a combination of several rebel groups, eventually
known as the Contras. Congress, however, did not
wholeheartedly support the President’s decision to
assist the Contras. This was partly because opinion

polls indicated that the public’s sup-
port was waning, as the Contras
were failing to win popular support
or military victories within Nicara-
gua.31 Furthermore, some Ameri-
cans began to fear that U.S.
involvement with the Contras
would lead to another Vietnam-like
war.32 On the other hand, there were
those who supported the Contras.
They feared that without U.S. inter-
vention, the Soviets, to whom the
Sandinista regime had turned for

political, military, and economic assistance, would
gain a stronghold in Central America.33

The absence of strong Congressional support for
the Contras resulted in a shifting legal environment
where legislation was implemented, then amended
or reversed. For example, in December 1982, Con-
gress passed the Boland Amendment, which pro-
hibited the Department of Defense and the CIA
from spending funds to overthrow Nicaragua or to
provoke conflict between Nicaragua and Hondu-
ras.34 In the fiscal year 1984, Congress allocated $24
million for the Contras, an amount small enough to
guarantee a crisis in Reagan’s ability to support the
rebel movement.35 As Congressional commitment
to Contra funding decreased and became less stable,
Bob McFarlane began looking for other ways to
fund the Contras. Oliver North played a significant
role in finding these alternative sources, and even-
tually established a complex covert funding system
for the Contras.36 It used Swiss bank accounts to
hold and disburse proceeds from arms sales to Iran,
donations from other countries, and various other
sources to fund the Contra resistance.

Aid to the Contras was first exposed publicly on
October 5, 1986, when Nicaraguan government sol-
diers shot down an American cargo plane carrying
military supplies to Contra forces and captured the

Problems of
unethical and
illegal behavior
arose as staff
members’ roles
began to blur.
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flight’s one surviving crewmember.37 However, it
was not until late November of the same year that
Attorney General Edwin Meese III discovered that
the proceeds from the Iran arms sales were being
diverted to aid the Contras, thus establishing a con-
nection between the two covert activities.

THE OUTCOME

President Reagan himself ordered one of the inves-
tigations into the affair by establishing his own Spe-
cial Review Board chaired by former Senator John
Tower. The Board’s task was to analyze the struc-
ture and operation of the National Security Coun-
cil to determine if it was the cause of any of the
problems that led to this affair.38 It determined that
there were no problems with the structure or orga-
nization of the NSC, and that the Iran-Contra Affair
was due to the President’s own failure of responsi-
bility to the management of the NSC and his senior-
most staff. The Board’s report, also called the Tower
Commission Report, concludes: “The NSC system
will not work unless the President makes it work.
After all, this system was created to serve the Presi-
dent of the United States in ways of his choosing. By
his actions, by his leadership, the President there-
fore determines the quality of its performance.”39

Lawrence E. Walsh, who was appointed as Inde-
pendent Counsel, also produced a report of his find-
ings on the Iran-Contra Affair and cases for the
prosecution of key players. Similar to the Tower
Commission Report, the Walsh report finds no cred-
ible evidence that President Reagan himself violated
any criminal statute. However, the report argues
that his loose management style was too loose—
ultimately irresponsible—as it allowed for his staff’s
creativity in decision making to consider extra-legal
options such as profiteering on the Iranian arms
sales, diverting some of those proceeds to aid the
Contras, destroying documents, and lying to Con-
gress to cover up their criminal activities.40 Walsh
found that the President disregarded civil laws in-
tended to limit presidential actions abroad and cre-
ated a climate in which some of his staff members
also felt emboldened to circumvent those laws.41

Reagan maintained throughout the Iran-Contra in-
vestigations that he had very little knowledge of the
covert operations. While this is a moot point, it is
certain that his alleged ignorance did not exculpate
him. The President’s leadership style created a situ-
ation that was conducive to illicit activities such as
those in the Iran-Contra Affair. When evidence for
his complicity was brought to light in interviews
and testimony, he often insisted that he had no
memory of certain conversations, decisions, dates,

and directives.42 Although Reagan’s assertions of
having been kept in the dark and having no recol-
lection of certain events have been attributed to his
staff’s skill at deception and to his memory prob-
lems, they are at least clearly indicative of one thing:
an overly-passive management style.

In the end, fourteen persons were charged with
criminal offenses.43 Eleven people were convicted,
including McFarlane, North, Poindexter, and Rich-
ard Secord; two of these convictions were over-
turned on appeal.44 Duane Clarridge and Caspar
Weinberger were pardoned before the trial, and one
case was dismissed when President George Bush
refused to declassify information necessary for the
trial.

REAGAN’S LEADERSHIP PROBLEMS

MANAGERIAL DEFICIENCIES

Other than the posts of president and vice president,
only one White House office is established by stat-
ute: the National Security Council (NSC).45 Within
the modern White House, the NSC is just one of 46
principal policy offices.46 These include the offices
of the Chief of Staff, the First Lady, Domestic Policy,
Counsel to the President, Legislative Affairs, Politi-
cal Affairs, and Cabinet Affairs. Each new president
has the opportunity to design or redesign the entire
White House staff as he wishes. While full-scale
revision is uncommon and was not a factor in the
transition to the Reagan administration, President
Reagan did design the structure of the NSC to his
own liking. Eventually, however, Reagan’s poor
management of both the policy processes within the
NSC and the individuals in it and in the rest of the
White House staff—problems due largely to
Reagan’s inattention to these areas—would be ma-
jor factors in the development of the Iran-Contra
Affair.

Weaknesses in Reagan’s staff structure are better
understood when examined relative to the staff
structure of President Eisenhower’s, regarded by
prominent presidential scholar Fred Greenstein as
one of the most impressive modern presidents in
terms of strong organizational skills.47 Eisenhower
created the first White House Chief of Staff. He also
established the position now known as the National
Security Advisor who, under Eisenhower, served as
the principal executive officer of the NSC, setting
the agenda, briefing the President on Council mat-
ters, and supervising the staff.48 Eisenhower held
weekly meetings with the NSC, which he used as a
mechanism for debate on foreign policy. The top
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planners of each of the national security agencies
met throughout the week to flush out policy dis-
agreements within the administration and prepare
them for NSC debate. The result was a rigorous
process of deliberation and team-building that
maximized the intellectual resources of the White
House staff. Eisenhower listened to the debates and
then weighed the alternatives to arrive at a judg-
ment. Greenstein uses the Eisenhower example to
point out that organizational capacity is largely
dependent upon a President’s “ability to rally his
colleagues and structure their activities effec-
tively.”49 This seems to be where President Reagan
fell short.

Reagan initially declared that the NSC would be
the principal forum for discussion of national secu-
rity issues and personalized its structure.50 For ex-
ample, to support the work of the Council, Reagan
established an inter-
agency committee
system headed by
three Senior Inter-
agency Groups, or
“SIGs.” The SIGs and
their subsidiary
groups, called Inter-
agency Groups or
“IGs,” were generally
chaired by the National Security Advisor. However,
these groups eventually fell into disuse, their value
forgotten or ignored.51 Reliance upon normal policy
development processes decreased and the roles of
staff members involved in those processes began to
blur. In summary, because the President was not
sufficiently interacting with or providing guidance
to his staff, they were not held accountable or ad-
monished for failing to adhere to established pro-
cesses or their assigned roles.

Consequently, White House senior staff mem-
bers developed a strong sense of independence and
informality, and the negative effects on the process
of policy formulation and review—namely, a lack
of rigorous deliberation and weighing of all the al-
ternatives—began to show. For example, the Tower
Commission Report determines that the initiative to
transfer arms to Iran “was handled almost casually,
and through informal channels. . . . It was subjected
neither to the general procedures for interagency
consideration and review of policy issues nor the
more restrictive procedures set out in NSDD 159 for
handling covert operations.”52 The same report in-
dicates that because background papers and argu-
ments on the arms transfers were not prepared prior
to NSC meetings (as per the Eisenhower method)

and a range of options and their odds of success or
failure were not presented, the initial goals of the
arms transfers were not clarified and eventually
were forgotten.

Reagan’s inattention to the now largely indepen-
dently-operating staff also became apparent in the
staff’s disregard for ethical and legal standards.
Reagan had a team of high-caliber individuals, in-
cluding James Baker III, who first served as Chief
of Staff and then as Secretary of the Treasury;
Michael Deaver, who served as his media adviser;
and Edwin Meese III, who first served as Legislative
Liaison and then as Attorney General. But he did
not interact with these talented individuals enough
or inject sufficient structure into their activities to
ensure that they carried out his policy agenda ethi-
cally and in a manner of which he approved.
Greater interaction with his staff would have pro-

vided Reagan with
opportunities to com-
municate his values
and expectations and
to ensure that his staff
accepted those as their
own in the perfor-
mance of their work.
However, the Walsh
Report found that,
“President Reagan

was apparently unconcerned as to how his policy
objectives for Contra support were being carried out
by subordinates who were operating virtually free
from oversight or accountability.”53

The problem of unethical and illegal behavior
also arose as staff members’ roles began to blur. The
President’s lack of interaction with and guidance of
his staff resulted in some staff members stepping
outside of their prescribed roles to perform tasks
that were inappropriate for their status or function,
and sometimes even illegal. A prime example is that
of Oliver North, a mid-level staff member on the
NSC. McFarlane, in accordance with the President’s
order to keep the Contras alive “body and soul,”
asked the NSC staff to come up with ways to main-
tain Contra funding.54 North became the lead on
that task and eventually, by developing a complex,
illegal network of third-country donations and pro-
ceeds from arms sales to Iran, managed to provide
that funding until Congress eventually approved a
$100 million Contra aid package on October 17,
1986. Of North’s role during the Reagan administra-
tion, the Walsh report says that he operated “with
unprecedented latitude in furtherance of adminis-
tration policies.”55

The culpability for individual
incidents may lie with staff members,
but the President is ultimately
accountable for outcomes.
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Reagan’s inattention to the importance of defined
roles and activities within the White House ex-
tended beyond the level of the individual. The role
of the NSC evolved when President Reagan and
CIA Director Casey decided to run covert opera-
tions out of the NSC, where there was neither the
authorization nor the institutional framework for
conducting such operations and no system of ac-
countability or oversight. As the Tower Commis-
sion Report notes, covert activities place a great
strain on the decision making process in a free so-
ciety.56 Disclosure of even the existence of the activi-
ties could threaten their effectiveness and risk
embarrassment to the government. As a result, in-
formation is withheld to limit knowledge to a mini-
mum number of people. If Reagan had insisted
upon transparent policy development and review,
and individual accountability, it would have been
apparent from the outset that the NSC could not
support covert activities ethically and legally.

Reagan also did not always take great care in
determining who was best fit for which position.
This became apparent by his apparent lack of con-
cern when James Baker and Donald Regan swapped
positions, putting Regan in a position of great
power as the Chief of Staff. This later hurt the ad-
ministration, as Regan asserted increasing and un-
precedented personal control over the White House
staff and even the National Security Advisor.

Another problem within the Reagan administra-
tion, related to the President’s poor management of
the White House staff, was the lack of record keep-
ing. It is possible that this problem was not a by-prod-
uct of Reagan’s poor organizational abilities, but
rather an intentional means of hiding the
administration’s covert activities. But without solid
evidence for this possibility, one can only analyze the
lack of record keeping as an organizational problem.
Consistent record keeping—for example, note tak-
ing, and scheduling of appointments, and thus, staff
assigned to this task—is essential to the effective re-
examination of decisions and the processes used to
arrive at them. It allows for improvement of decision
making and, equally as important, accountability for
actions. The Report of the Congressional Committees
Investigating the Iran-Contra Affair encounters the
problem of insufficient record keeping time and
again. For example, in recounting the meeting in
which Attorney General Meese III informed the
President and Chief of Staff Regan of the diversion
of funds, the Report states the following:

Meese testified that he told the President that
his team had found a memorandum at the NSC

which included plans to divert excess funds
from the Iran arms sales to the Contras. . . . “The
President,” Meese said, “was very surprised. .
. .” Regan had a different recollection of the
morning events. Regan testified that Attorney
General Meese told him about the diversion
prior to the meeting with the President. . . . No
one took notes of the Attorney General’s morn-
ing meeting with the President.57

The question of when the President had been in-
formed about plans to divert excess funds from the
arms sales would have been clearer if someone had
taken notes at the meeting that morning. Further-
more, one has to wonder why, if Reagan truly was
finding out about the diverted funds for the first
time at that meeting, he did not ensure that some-
one took note of it for legal purposes. Surely there
would have been a discussion of the potential legal
ramifications or significance of the diversions, and
a desire for the President to maintain an upright and
honest appearance of his role in the matter.

Finally, Reagan exhibited poor management of
his staff by delegating away much of his own au-
thority and responsibilities to others—the author-
ity he was elected to use. For example, he often
made decisions solely on the basis of the options his
aides presented to him. He typically did not ques-
tion the choices he was given or seek to provide his
aides with some initial guidance in developing
those policy options. The Tower Commission Re-
port comments on this matter:

The President’s management style is to put the
principal responsibility for policy review and
implementation on the shoulders of his advi-
sors. Nevertheless, with such a complex, high-
risk operation and so much at stake, the
President should have ensured that the NSC
system did not fail him. He did not force his
policy to undergo the most critical review of
which the NSC participants and the process
were capable.58

To be fair, Reagan had strong general convictions
that allowed his administration to set overall priori-
ties, such as his emphasis on the buildup of defense
programs and his economic program. But when it
came to discussing the means to achieving those
ends, Reagan relied too heavily on his staff; conse-
quently his staff was neither equipped nor appro-
priately managed to make the most effective and
proper policy decisions. This often resulted in
Reagan making final decisions too readily and
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promptly, without having been able to consider all
the important factors of a decision.

One other individual who should take at least
part of the blame for the over-delegation of decision
making is Donald Regan. As mentioned earlier,
Regan exercised unusually great personal control
over the White House staff. He became deeply in-
volved in national security affairs and attended al-
most all of the relevant meetings about the Iran
initiative. Given his considerable role in decision
making and his proximity to the President, Regan
should have insisted on an orderly policy review
process.

Although the organization and performance of
the White House staff is heavily contingent upon
the skills and personalities of the individual staff
members, it is the president who is ultimately re-
sponsible for structuring and guiding his staff so as
to help him effectively develop and implement
policy. Regarding the NSC staff, the Tower Com-
mission Report asserts:

[The President’s] setting priorities is not
enough when it comes to sensitive and risky
initiatives that directly affect U.S. national se-
curity. He must ensure that the content and
tactics of an initiative match his priorities and
objectives. He must insist upon accountabil-
ity. For it is the President who must take re-
sponsibility for the NSC system and deal
with the consequences.59

COGNITIVE LIMITATIONS

Some might assert that Reagan’s culpability rested
in a disregard for established policy and law. How-
ever, Reagan’s legal and policy transgressions
were, arguably, more a by-product of a cognitive
limitation on his part rather than an absolute moral
failing. Understanding the big picture—that is, the
broad policy context in which the reasons for, and
the effects of, policies are most obvious—was dif-
ficult for President Reagan. A better conceptual
understanding of broad policy problems and solu-
tions would have helped him appreciate the rea-
sons why the United States did not negotiate or
make deals with terrorists and thus respect the
current policies instead of contradicting them out
of extreme emotional concern for the hostages’
well-being. It also would have helped him to un-
derstand why, in the long run, the level of inde-
pendence he accorded his staff would be harmful,
even if it had merely meant that Reagan was not a
fully informed decision maker as opposed to the
more injurious possibility of his staff members

undertaking illegal and covert actions.
Reagan may not have entirely understood the

complexities of U.S. policies toward terrorists. He
felt immediate, intense pressure to do something to
bring the hostages home, confiding to Regan in
December 1985 that it would be another Christmas
with hostages still in Beirut, and that he [the Presi-
dent] was looking powerless and inept because he
was unable to do anything to get the hostages out.60

This highly emotional concern seems to have com-
manded Reagan’s decision making, even to the ex-
tent of his asserting a willingness to take covert
actions that were contrary to U.S. policy toward ter-
rorists. The President admitted as much in a No-
vember 19, 1986 news conference:

I am convinced . . . that while the risks were
great, so, too, was the potential reward. Bring-
ing Iran back into the community of respon-
sible nations, ending its participation in
political terror, bringing an end to that terrible
war, and bringing our hostages home—these
are causes that justify taking risks.61

Reagan failed to fully embrace the reasoning be-
hind his own administration’s public policy prohib-
iting arms sales to nations supporting terrorism,
and the limits Congress had placed on covert activi-
ties.62, 63 That reasoning behind the policies was
aimed at limiting actions in short-term, immediate
situations, in order to achieve longer-term goals. For
example, the Hughes-Ryan amendment aimed to
prevent presidents from making excessive and pos-
sibly self-defeating use of covert actions.

The President’s heavy reliance on the White
House staff to concern themselves with the details
of policymaking apparently left Reagan terribly
uninformed—a problem that surely contributed to
the President’s limited understanding of broad
policy contexts. The Walsh report states:

[Reagan] did not monitor the details of the
Iran arms sales and had no specific knowledge
of such key matters as North’s or Secord’s role.
The President said he did not authorize any
profits from the sale of arms to Iran and that
he was unaware that there were excess pro-
ceeds and that some of them were diverted to
aid the Contras.64

In Shadow, Bob Woodward relates a conversation
between Shultz and Reagan, in which Reagan at-
tempted to defend the Iran initiative:

“Iran has tempered terrorism,” Reagan said.
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“It’s not so,” Shultz replied. “That’s a terrible
thing to say.” He reminded the President that pro-
Iranian terrorists had taken three new hostages as
recently as September and October.

“This is news to me,” Reagan said.
“You are not fully informed,” Shultz continued.

. . . “We have been deceived and lied to.”
“You’re telling me things I don’t know,” the

President said.
“Mr. President, if I’m telling you something you

don’t know—and I don’t know much—then some-
thing is terribly wrong here.”65

Reagan most likely did not maliciously intend to
use these conceptual limitations or his ignorance of
critical events as a leadership tool. But they cannot
merely be written off as effects of personality traits
or natural cognitive abilities given that part of
Reagan’s limitations were the direct result of the
way he organized his staff. They ultimately resulted
in gross negligence and poor decision making that
one cannot relieve the President of accountability
for that final leadership failure in the development
of Iran-Contra events.

CONCLUSION

When the American people elected President
Reagan, they affirmed their desire to allow him to
be their leader, to make important decisions for the
country. But the President cannot perform his job
alone—he needs a staff around him to share in the
work. Because the President is elected and his staff
is not, it is important that the President manage his
staff in a way that furthers his values, goals, and
state policies. When this does not happen, the cul-
pability for individual incidents may lie with staff
members, but the President is ultimately account-
able for outcomes.

In the case of the Iran-Contra Affair, one can
blame the White House staff for exercising poor
judgment and for not serving the President and the
country ethically, even if this had meant expressing
firm, unmoving opposition to carrying out the
President’s policies. But the final responsibility—for
organizing his staff into an effective policy machine,
for exercising the leadership tools necessary to
make that machine function, and for monitoring the
policy decisions that emerged from that policy ma-
chine—rests with the President. Reagan’s leader-
ship contained weaknesses in each of those
areas—in the organization and use of his staff, in his
over-delegation of decision making authority, and
in his ability to fully grasp broad policy contexts—

which ultimately led to the events that constituted
the Iran-Contra Affair.
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HIGH-END USERS
OF HEALTH CARE
AMONG THE
OLDEST OLD
WHO ARE THEY?

Increasingly large amounts of money are
being spent on health care in the United
States. In 2000, the national health expendi-

ture was $1,299.5 billion, up 6.9 percent from
1999. Of this $1,299.5 billion, $587.2 billion came
from public funds (up 7.0 percent from 1999).1

The substantial increase in costs, sometimes
referred to as the “health care crisis,” has placed
a huge burden on government agencies, fami-
lies, and individuals. There have been increased
efforts to find viable solutions to slow this esca-
lating expense. Adding to the intensity of this
issue is the realization that the elderly are using
a disproportionately large amount of health
care services.2 ,3 ,4 Individuals over 65 years of
age generate health care expenditures that are
four times as high as those of younger individu-
als.5 Increasing utilization of health services is
not the only factor leading to growing expendi-
tures; other changes such as advances in medi-
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cal technology also contribute to higher costs. How-
ever, slowing the rates of utilization has been tar-
geted as the only reliable way to combat the growth
of health care expenditures and, therefore, health
care utilization will be the focus of this study.6

Obtaining more information on the most fre-
quent users of health care services among the eld-
erly is important for several reasons. The
information could help health care providers and
insurers to highlight areas in which overuse of ser-
vices may be occurring to help reduce excess use. It
will provide health insurers with more accurate in-
formation about their consumers, which could lead
to more tailored insurance plans and better plan-
ning of future expenditures. In addition, the infor-
mation could be valuable to individuals as they
attempt to plan for future health care costs for them-
selves and their family members. Perhaps most im-
portantly, this type of information is valuable to
policymakers to guide deci-
sions on budget allocations
and program design.

To highlight the dispro-
portionate cost and, presum-
ably, use of health services,
evidence shows that, of the
elderly, the oldest old (those
85 years and older) spend
the largest amount of the
national health care budget.
For example, expenditures
(both out-of-pocket and cov-
ered) of Medicare beneficiaries increase consistently
during each 5-year period after 65 years of age. Spe-
cifically, the average yearly expenditure in 1996 for
individuals age 65 to 69 years was $5,864, while
those age 85 or older spent approximately $16,465.7

Not only do the elderly account for a large pro-
portion of the medical care expenditures, but this
proportion is expected to increase in the coming
years due to demographic changes in the popula-
tion. The number of elderly individuals will be
growing at a much faster rate than the rest of the
population. Ten years from now, the rate of growth
of the elderly population (60 years and older) will
be approximately three and one-half times as high
as that of the total population.8 Even more daunt-
ing is the fact that the number of individuals 85
years and older is increasing faster than any other
age group. In 2000, there were approximately 4
million individuals over 85, but by 2050 this num-
ber is estimated to increase to 19 million.9 Addition-
ally, the oldest old are projected to remain the fastest
growing age group for the rest of this century.

 Focus on this specific age group is necessary
because the oldest old are different from the
younger old (individuals 65 to 84 years of age) in a
number of demographic, social, economic, and
health characteristics that may each influence the
type or amount of health care needed. For example,
the sex ratio differs dramatically between the young
old and the oldest old. For individuals 65 and older,
there are 70 males for every 100 females. For indi-
viduals 85 and older, there are only 41 males for
every 100 females.10 This is important because the
type of care required by women is different than
that required by men. For example, women over the
age of 70 are more likely to have functional limita-
tions and chronic conditions such as hypertension
and arthritis, but less likely to have conditions such
as heart disease and stroke.11

Differences in marital status also exist among age
groups within the elderly population and this can

also affect the type of health
care needed. Most notably,
the percentage of women
who are widowed increases
substantially with age.
While only 32 percent of
women age 65 to 74 are
widowed, nearly 77 percent
of women are widowed by
age 85 and older.12 With
only 13 percent of women
and 50 percent of men in the
oldest age-group being

married, their health care needs, especially in re-
gards to services such as nursing home care, will
reflect these changes in marital status. For men, this
trend is also seen, but to a much lesser degree. Fi-
nancially, the percentage of the population living in
poverty increases from 10.5 percent among all eld-
erly to 14.2 percent among the oldest old and the
median household net worth decreases significantly
between individuals 65 to 74 and those 75 and
older.13 Low socioeconomic status is one of the most
documented, and most persistent, risks for poor
health and elevated mortality rates, perhaps even
more so for the elderly.14, 15 In addition, limited fi-
nancial resources often lead to decreased use of pre-
ventive care, which generates increased utilization
of other types of services.16

Perhaps most importantly, the oldest old differ
from the younger old in respect to their health sta-
tus. Individuals 85 and older are more likely to have
degenerative joint diseases, osteoporosis, cardiovas-
cular diseases, vision problems, cognitive impair-
ment, and urinary incontinence.17 Chronic health

The average yearly health
services expenditure for
individuals age 65 to 69
years was $5,864, while
those age 85 or older spent
approximately $16,465.
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problems that force elderly individuals to become
dependent on others are much more prevalent in
the oldest old. More than half of those 85 and older
need help performing activities of daily life because
of a chronic health condition, while only 20 percent
of those age 75 to 84 need help and less than 10 per-
cent of those 65 to 74 need help.18

Despite the widespread interest in health care
costs and knowledge of the changing needs of the
elderly, few, if any, recent studies have examined the
socioeconomic and demographic characteristics of
the highest users of health care among individuals
aged 85 and older. This paper will provide a compari-
son of the characteristics of elderly individuals by
their level of health care utilization. Through an
analysis of a nationally representative sample, the
following question will be answered: Among the
oldest old, how do individuals who frequently use
health services differ from those who do not?

PRIOR STUDIES

The majority of studies in this area are motivated by
the need to control the escalating costs of health care
or the desire to address inequalities in health. Often
research efforts focus on levels of access to health
care services, measured by financial characteristics
such as insurance or income. For example, at least
one study has looked at the effect of insurance cov-
erage on levels of use and found it to be significant.19

Similarly, other studies have looked at differences
in health care use by socioeconomic status.20, 21

Other individual determinants of health care use,
such as gender, age, and race, have received more
attention. One of the most established findings is
that women use more health services than men. The
use of physician services, hospital inpatient ser-
vices, and prescription drugs are all higher for adult
women than for adult men, as are the number of
physician contacts.22, 23, 24 Age is another character-
istic that has been found to affect the use of health
services.25 For example, older individuals have
more chronic conditions and an increased need for
long-term care services.26 With regard to race, dif-
ferences can be found depending on the type of
health service use examined. For example, African
Americans report more visits to medical personnel,
but lower rates of hospitalization when controlling
for health and economic variables.27 Level of illness
is perhaps the most predictive individual character-
istic.28, 29, 30 For example, self-rated health has been
found to be a strong predictor of health service use.31

Health-related behaviors are also associated with

health care use. Cigarette smoking and alcohol con-
sumption are two examples of this. Smoking was
related to an increased use of hospital services while
moderate drinking was associated with lower use.32

Although this literature is extensive, and still
growing at a rapid pace, there appears to be a gap.
With one exception, none of the studies exclusively
focus on individuals 85 and older.33 In fact, many of
studies of health care utilization examine all indi-
viduals over the age of 18. In addition, many of the
studies in this area represent populations outside of
the United States.34, 35, 36 Even in domestic studies, a
large section of the work done in this field concen-
trates on health care expenditures and not health
care utilization. Furthermore, studies that focus on
utilization rates often restrict their sample to indi-
viduals with a certain condition or investigate one
specific type of health care service.

CONCEPTUAL FRAMEWORK

The conceptual framework for this study is based
upon the classic model of health care utilization set
forth by Andersen and Newman.37 While there are
more specific models proposed to examine differ-
ent predictors of health service use, including those
based on sex roles, social support, and stress, this
model provides a theoretical foundation for indi-
vidual determinants that can be analyzed empiri-
cally. This model categorizes determinants into
three groups: predisposing, enabling, and illness
level.

Predisposing characteristics are those that influ-
ence an individual’s use of health services. These
traits exist before a specific illness or condition
arises and do not directly account for the health
service use. Included in this group are demographic
factors of the individual (age, sex, marital status,
and past illness), attributes of the social structure
that surround the individual (education, race, occu-
pation, family size, ethnicity, religion, and residen-
tial mobility), and beliefs held about health, illness,
and health care.

Enabling characteristics include all factors that
affect an individual’s ability to access health care.
This includes a wide range of factors from income
to health insurance to whether the individual has a
regular source of health care.

The final set of individual characteristics, need or
illness level, is often considered the most important
group because of its position as the most proximate
determinant in this model. The two types of illness
level that must be considered are perceived and
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evaluated. Perceived need includes the number of
disability days, symptoms, diagnosis, and self-re-
ported health status. The evaluated needs represent
a more objective perspective of the individual’s
symptoms and diagnosis. Although the optimal
measure of this would come from a physician or
other health care provider, in the majority of cases
this is not possible and alternative measures are used.

Consistent with this model, the characteristics
included under illness level should show the great-
est difference among individuals with different lev-
els of health care use. Predisposing and enabling
characteristics should vary among groups, but not
to the same extent. A possible exception to this is
with income and health insurance. Individuals with
different levels of service use are expected to show
contrasting levels of these two measures of eco-
nomic resources.

ANALYTICAL STRATEGY

Following the framework outlined above, this
analysis compares high and low users of health care
by their predisposing, enabling, and illness level
characteristics. Specifically, this is a descriptive
analysis of individuals by quartile of health care use.
The quartiles were constructed by dividing the
sample into four groups based on total number of
health services used. Each quartile represents one-
fourth of the sample. A general linear modeling
procedure was used to determine the unadjusted
mean levels of each variable by level of health care
use. This procedure provides a test to determine if
each quartile is statistically different from the oth-
ers for each individual variable. These differences
indicate which type of characteristics are most im-
portant in differentiating individuals who use the
highest amounts of health care from those with
lower levels of use.

DATA

The Asset and Health Dynamics Among the Oldest
Old Survey (AHEAD) provides the data for this
study. The AHEAD survey is a nationally represen-
tative longitudinal study of non-institutionalized
individuals born before 1924.38 It was created to
supplement the Health and Retirement Study
(HRS), a panel study that investigates the physical
and cognitive health, retirement status, family com-
position, and economic characteristics of older
adults. Oversamples of Hispanics and African

Americans permit more extensive ethnic and racial
comparisons as well as intra-group analyses. The
principal advantage of this data set is the unparal-
leled range and comprehensiveness of the informa-
tion it supplies about both the financial status and
health characteristics of the sample.

Data from the second set of interviews per-
formed in 1995 (Wave 2) is used because it includes
the greatest number of individuals over the age of
85. The total sample size of Wave 2 was 7,027 re-
spondents. This sample size was reduced to 1,373
due to the elimination of individuals younger than
85 years of age and individuals with missing data
in the dependent variables. For missing data in the
independent variables and covariates, the mean
value was assigned.

VARIABLES

Health Care Services
The nine different types of health services used in
this study represent the most common services used
by the elderly, as well as a composite category of all
other types of use. Services include hospital, nurs-
ing home, physician, outpatient surgery, prescrip-
tion drugs, dental, in-home services, preventative,
and other services. Utilization of each particular
type of health care was measured over a two-year
period and all measures of service use are self-re-
ported. The final measure is created by summing
the total number of services used and dividing the
sample into quartiles.

Predisposing
The demographic variables include age, gender, and
marital status. The social variables examined here
include education, race, number of children, and
ethnicity. Race includes whites and African Ameri-
cans, while ethnicity notes if the respondent is His-
panic. Other race and ethnic groups were excluded
due to low numbers in this age group. Also in this
category is a variable for religious attendance, which
measures the respondent’s frequency of attending
religious services in the last year. Finally, a measure
of residential mobility is included. This variable rep-
resents the respondents’ reported number of years
living in or around their current main residence.
The health behavior variables cover exercise as well
as the use of cigarettes and alcohol. They are each
dichotomous measures.

Enabling
This category incorporates three variables concern-
ing the financial resources of the respondents: Medi-
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care, percent of health care covered, and family income.
The variable Medicare measures whether this type
of insurance covers the individual. Percent of health
care covered is a variable that applies only to per-
sons who used some type of health care. This vari-
able is calculated by dividing the number of times
insurance fully covered a service by the total num-
ber of services used by each individual. Insurance
coverage is determined by the question, “Was the
service completely covered, partially covered, or not
covered at all?” The variable family income mea-
sures the amount of money the respondent and his
or her spouse earned in the past year.

Illness Level
The measure of perceived illness is self-rated health.
Self-rated health is measured by asking respondents
to rate their health as excellent, very good, good,
fair, or poor. The evaluated measures of illness level
include both physical and mental health variables.
The number of debilitating conditions is calculated by
summing the number of specific conditions re-
ported by the respondent. These seven conditions
included hypertension, diabetes, cancer, lung dis-
ease, heart disease, stroke, and hip fracture. In each
of these health outcomes, higher scores indicated
worse health. A scale that sums the reported activ-
ity limitations of each respondent measures func-
tional impairment. Limitations were determined by
twelve questions regarding activities of daily life
(ADL). Frequent pain is measured by asking the re-
spondents if they are often troubled by pain. Psychi-
atric problems are determined by the following
question: “Have you had or has a doctor told you
that you have any emotional, nervous, or psychiat-
ric problems?” The CESD scale is created by sum-
ming the number of depressive symptoms reported
in response to nine questions.

RESULTS

Table 1 displays the demographic, socioeconomic,
and health characteristics of the sample as well as
the Pearson correlation coefficients. The mean age
of the sample is almost 89 years, two-thirds of the
sample is female, and one-third is married. Rela-
tively small percentages of the sample are racial or
ethnic minorities (13 percent African American and
5 percent Hispanic). The average number of chil-
dren is approximately 2.5, most individuals attend
church less than once a week, and the vast major-
ity has lived in the same area for a long period of
time. Respondents averaged 10.1 years of education

and a family income of about $16,000. Insurance
covered nearly two-thirds of health services used
and 96.5 percent of the sample reports Medicare
coverage.

In terms of health variables, on average, respon-
dents rated their health as good, had several func-
tional limitations, and had at least one chronic
condition. One-third of the sample reported being
frequently bothered with pain. One-fourth of the
sample uses alcohol, a very small percentage
smokes, and approximately one out of five regularly
engages in exercise. Mental health variables show
low levels of psychiatric or depressive symptoms.

The bivariate correlations show that the physical
and mental health variables are most associated
with health care use. In addition, the presence of
health care insurance also has a highly significant
correlation with service use, as do residential mo-
bility, race, and alcohol use. Variables such as
ethnicity, marital status, number of children, reli-
gious attendance, and cigarette use are not associ-
ated with health care use.

Unadjusted mean levels of selected characteris-
tics by level of health care use are shown in Table
2. The sample was divided into quartiles of service
use, and differences between the quartiles for each
characteristic are presented in the final column of
the table along with significance levels of each dif-
ference. Quartile 1 represents individuals with the
lowest amount of service use, while Quartile 4 rep-
resents those who use the most services. Variables
corresponding to the illness level of the individual
are most highly associated with levels of health care
use while more indirectly involved traits show
fewer differences between use level groups. The
most group differences exist in self-rated health,
debilitating conditions, and the depression scale.
Specifically looking at differences between the high-
end users and everyone else, the most prominent
differences exist for the two mental health variables.
No inter-group differences exist for number of chil-
dren, ethnicity, residential mobility, cigarette use, or
Medicare coverage.

DISCUSSION

The amount of health care use is most closely asso-
ciated with individual illness level. This finding is
consistent with prior research and the logic under-
lying the health utilization framework used here.
More specifically, the results support the rationale
that measures of illness level, both perceived and
evaluated, are the most proximate factors related to
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Table 1
Descriptive Statistics and Zero-Order Pearson Correlations for AHEAD Wave 2.

Correlations
Mean with Health

Variable (Range) Care Use

Service Use 3.29 (0-8)

Demographic Variables
Age 88.7 (85-106) -.07*
Female .67 (0-1) .04*
African American .13 (0-1) -.07**
Hispanic .05 (0-1) .00
Married .30 (0-1) .01
Number of Children 2.48 (0-15) -.02
Religious Attendance 2.60 (1-5) -.03
Residential Mobility 40.4 (0-94) -.01**

Socioeconomic Variables
Education 10.1 (0-17) .05*
Family Income 15932 (0-125000) .05+
Medicare .97 (0-1) -.02
Percent of Care Covered 61.7 (16-100) -.21***

Health Variables
Self-Rated Health 3.27 (1-5) .26***
Functional Ability 5.11 (1-11) .27***
Chronic Conditions 1.43 (1-6) .34***
Frequent Pain .33 (0-1) .15***

Health Behaviors
Alcohol Use .28 (0-1) -.08**
Current Smoker .03 (0-1) -.01
Vigorous Exercise .18 (0-1) -.07*

Mental Health Variables
Psychiatric Problems .12 (0-1) .14***
CESD Scale 2.58 (0-9) .15***

Notes: +p < .10; *p < .05; ** p < .01; *** p < .001.  Values for self-rated health indicate the mean response for ordinal data.

health service use and are, therefore, the most sig-
nificant. More distal factors, such as demographic
and socioeconomic characteristics, have less of an
association with an individual’s level of health care
use. Therefore, these traits show fewer differences
between levels of use. Numerous previous studies
support these findings that need for health care is
the most influential factor in use of health care; how-
ever, none of these studies focused on individuals
85 and older.39, 40, 41

Of the demographic variables, the most frequent
users of health services are different from the other
groups in terms of age and gender, but not marital
status. Individuals who use more health services are
more likely to be female, a result that has received
much support elsewhere in the literature.42, 43 How-
ever, the relationship between age and health care
use is unexpected. Here, the mean age of individu-
als in the highest level is actually lower than indi-
viduals in the lowest level of service use.

The traits labeled as social characteristics in the
framework appear to have less of an association
with health care use. Only race and number of chil-
dren differentiate the high-end users from the oth-
ers while number of children, ethnicity, and
residential mobility do not differ at all between lev-
els of use. This analysis shows that African Ameri-
cans use fewer health services than do whites. This
is notable because previous studies on this topic
have yielded mixed results.44

The final group within the predisposing charac-
teristics is health behaviors. Levels of both exercise
and alcohol consumption differ between the fourth
quartile of health care users and the other three
quartiles. High-end users exercise less frequently
than other individuals. This can be expected since
individuals who require high amounts of care may
be unable to exercise. In other words, certain con-
ditions may affect both the use of health services
and the ability to exercise frequently. The high-end
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Table 2
Unadjusted Mean Levels of Selected Variables by Level of Health Care Use.1

Levels of Health Care Use (Low to High)
1st 2nd 3rd 4th

Quartile Quartile Quartile Quartile Quartile
(Mean) (Mean) (Mean) (Mean) Differences2

Predisposing
Demographic

Age (in years) 89.11 88.42 88.61 88.55 a, c
Female (0=No, 1=Yes) .533 .55 .51 .61 c, f
Married (0=No, 1=Yes) .27 .35 .30 .28 a

Social Characteristics
Education  (in years) 9.71 10.12 10.48 10.13 b
African American  (0=No, 1=Yes) .18 .11 .10 .12 a, b, c
Children (number of children) 2.59 2.48 2.27 2.56
Hispanic (0=No, 1=Yes) .06 .04 .05 .06
Religious Attendance (1=Never, 5=Once a Week) 2.65 2.72 2.45 2.52 d
Residential Mobility (years in current area) 41.1 40.5 38.9 40.9

Health Behaviors
Physical Activity (0=No, 1=Yes) .21 .20 .15 .15 b, c
Current Smoker (0=No, 1=Yes) .040 .027 .037 .036
Drink Alcohol (0=No, 1=Yes) .30 .31 .24 .23 c, d, e

Enabling
Medicare (0=No, 1=Yes) .97 .96 .95 .97
Percent of Health Care Covered (%) 73.2 59.7 58.1 57.5 a, b, c
Family Income (in dollars) 12693.9 14939.5 20952.3 16564.4 b, d

Illness Level
Perceived

Self-Rated Health (1=Excellent, 5=Poor) 2.92 3.09 3.58 3.71 a, b, c, d, e
Evaluated

Debilitating Conditions (number of conditions) .92 1.42 1.73 1.86 a, b, c, d, e
Functional Impairment (0=No, 1=Yes) .87 .89 .93 .97 b, c, e
Frequent Pain (0=No, 1=Yes) .26 .30 .37 .45 b, c, d, e
Psychiatric Problems (0=No, 1=Yes) .083 .090 .12 .21 c, e, f
CESD Scale (number of depressive symptoms) 2.33 2.33 2.77 3.11 b, c, d, e, f

Notes:
1 Health care services include hospital stay, nursing home, physician visit, outpatient surgery, prescription drugs, dental care,
in-home services, preventative care, and other services.
2 Quartile differences indicate significant differences (at p<.05) between the quartiles as follows:

a. Quartile 1 and Quartile 2
b. Quartile 1 and Quartile 3
c. Quartile 1 and Quartile 4
d. Quartile 2 and Quartile 3
e. Quartile 2 and Quartile 4
f. Quartile 3 and Quartile 4

3 The mean value for a dichotomous value is the percentage of respondents with that trait.  For example, a mean of .53
indicates that 53% of individuals in the 1st Quartile are female.

users also drink less frequently than low-end users.
This result supports the common finding that mod-
erate drinking is related to better health outcomes
and, therefore, less need for health care services.

The enabling characteristics covered in this study
include health insurance and family income. Both
percent of health care covered and family income
showed differences among levels of health care use,
but only health insurance differentiated the high-
end users from the others. Those in the highest use

category had lower levels of coverage than the other
groups. For example, 73.2 percent of services were
covered for those in the low-end use category while
only 57.5 percent of services were covered for those
in the high-end use group. Receiving health insur-
ance through Medicare did not appear to have any
relationship to level of health services used.

Within the illness level category, each of the vari-
ables differed by level of health care use. It is most
interesting to examine the association between men-
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tal health and health care service use. For both psy-
chiatric problems and the CESD scale, high-end us-
ers were different from each of the other three use
level groups. These results indicate that people who
use health services the most are significantly more
likely to have psychiatric problems and depressive
symptoms. There is substantial support for this in
the literature.45, 46, 47

LIMITATIONS

There are several limitations to this study. For one,
use of cross-sectional data does not allow the deter-
mination of causal ordering. In other words, show-
ing an association between variables measured at
the same point in time does not permit assumptions
of causation. However, because the goal of this
study was to examine the differences between those
who use the largest amounts of health care services
and those who do not, rather than to determine the
causes of health care use, longitudinal data was not
necessary. There is also a problem with taking the
mean value of ordinal data, as done for religious
attendance and self-rated health. Here, the mean
values displayed can be interpreted as the mean
response for that question. While median and mode
averages are more appropriate for this type of data,
mean values were used to maintain consistency in
the descriptions and models.

A more substantial problem exists within one of
the measures of financial resources used in this
study. Income had a large proportion of missing
data. The mean value was given to individuals with
missing data; however, results may have been more
accurate if an imputed value for this was used in-
stead. Also, recent work on the elderly has shown
that wealth is a better measure of economic resources
than income. This is especially true for individuals 85
and older because individuals of this age are usually
not employed and, therefore, depend on other
sources of income, such as Social Security, pensions,
and savings. For these variables, and all others, each
value was self-reported. Data from official records
from health care providers would be more accurate
regarding service use. Similarly, data from a
physician’s diagnosis would permit more precise
measures of physical and mental health conditions.

CONCLUSION

The present study extends the research on the
health care use of older adults by examining the

demographic, socioeconomic, and health character-
istics of individuals by their level of use. This re-
search reveals that determinants of health care use
by the oldest old are consistent with patterns seen
at other ages. Information of this type is indispens-
able to individuals involved in subject areas relat-
ing to health care and the elderly. Data from this
study can be helpful in a variety of ways. For ex-
ample, although high-end health care users are al-
most entirely covered by Medicare (97 percent), 42.5
percent of the health services they used were not
fully covered by their insurance. This could high-
light a potential weakness in Medicare policies, such
as the limited or non-existent coverage of certain
services such as nursing homes, prescription drugs,
and in-home services. More specific information on
the types of care used and the amount of coverage
received for each type would provide additional
information to assist policymakers. Policymakers
who deal with a widespread range of topics from
Medicare benefits to long-term care services rely on
specific, up-to-date, and accurate information on the
population that benefits from these programs. Fu-
ture research could expand upon this study by look-
ing at each type of health care service individually
and by comparing the characteristics of the high-
end users from this study to those of different ages.
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WATER
CONSERVATION
POLICY IN TEXAS
AN INTEGRATED APPROACH TO WATER

RESOURCE POLICY

The focus of this study is municipal water
conservation and how certain explana-
tory variables, including water control,

can describe monthly water use. The goal is to
identify cities with the most effective conserva-
tion programs and therefore the best water
management practices. No previous study has
used quantitative measures to rank water
conservation programs in Texas. Using Texas
as a baseline, this project can be useful in any
state where water resources are marginal.
Though limited in scope, this study provides a
basis on which to judge best practices in water
conservation.

In Texas, the principal financing agency for water projects, the Texas
Water Development Board (TWDB), requires communities receiving
TWDB loans to develop water conservation plans. Water conserva-
tion programs include rules for maintaining and replacing water
meters, system leak-detection equipment loan programs, water con-
servation literature distribution, and better water-use accounting
systems. Additional voluntary conservation includes the reuse of
treated effluent in place of potable water, programs to replace or ret-
rofit less-efficient plumbing fixtures with water conserving plumb-



LBJ JOURNAL OF PUBLIC AFFAIRS

80 WATER CONSERVATION POLICY IN TEXAS SPRING 2002

ing fixtures, and the development of landscape
water-management strategies. Many of the results
of these policies are quantifiable.

A three-year comparison between 44 cities with
water conservation plans and 113 cities without
plans reveals substantial savings because of water
conservation policies. Gallons per person per day
(GPCD) water consumption as measured each
month is the modeled output. The modeled inputs
include independent weather variables and policy
variables, which explain water use such as evapo-
ration, precipitation, maxi-
mum temperature, and the
institution of water conser-
vation policies.

This study evaluates ef-
fective water conservation
plans by explaining water
use through weather and
policy variables. Analysis
begins with modeling the
GPCD variable. Three
physical independent
weather variables deter-
mine an efficiency frontier for each month over the
1996 through 1998 period. Using Data Envelopment
Analysis (DEA) software, the study calculates
which cities in Texas have the lowest water use and
precipitation, taking average temperature and
evaporation into consideration relative to all other
cities. This process identified six cities that consis-
tently have the lowest water use in each base, peak,
or transition months: Edinburg, Angleton, Mission,
Sanger, Midland, and El Paso. Each city’s water
conservation annual report is further examined to
identify water conservation management best prac-
tices from the utility manager’s perspective.

BACKGROUND: COMMON USE OF PHYSICAL
WEATHER VARIABLES IN WATER USE STUDIES

As one would intuitively expect, Texas-wide re-
search in water use indicates that weather variables,
such as evaporation, temperature, and precipita-
tion, affect municipal water use. Two previous stud-
ies (described below) compared Texas cities with
conservation plans against cities without plans and
examined the relationship between GPCD munici-
pal water use in Texas, precipitation, and tempera-
ture. Several other studies have analyzed water use
at the local level and also confirmed that weather
affects water use.

The Texas Water Development Board (TWDB)

compared water use in a group of cities that re-
ceived water infrastructure loans and required
maintaining a water conservation plan, with a
group of cities without funding from TWDB. This
study normalized GPCD into three climatic factors
(evaporation, temperature and precipitation) for
selected major cities. These factors are commonly
used to confirm their effects on water use. They
should also be adjusted to compensate for the cycli-
cal nature of weather and, consequently, water use.

A second study estimated long-term water use
using Markov processes. A
Markov process model
presumes that water use in
one time period can be cor-
related over space and
time with use during ear-
lier time periods. Precipi-
tation and temperature
variables were statistically
significant in this analysis.
Besides statewide studies
local studies have sought
to confirm the relationship

between weather and water use.
Another project related the amount of water

pumped by purveyors in Nassau County, New
York to the number of households in the county,
combined heat and dryness indices, and the effects
of a Nassau County Water Conservation Plan. This
study attributed a reduction in pumping to educa-
tion, drought contingency efforts, and leak detec-
tion programs.1 The heat and dryness indices used
in the Nassau County study were functions of tem-
perature and evaporation. Water conservation ana-
lysts across the country use these same
methodologies.

METHODOLOGY

Scholars at the LBJ School of Public Affairs pre-
sented a method for estimating water savings and
economic costs resulting from implementation of a
drought management program in Corpus Christi,
Texas during the drought of 1996.2 This model con-
sisted of a time-series regression model that uses a
moving average index to model seasonality in wa-
ter demands.3 As expected, it confirmed that rain-
fall and temperature were significant explanatory
variables for water use.4  The findings emphasize
the importance of three weather variables: evapo-
ration, temperature, and precipitation.

This water conservation policy study seeks to

No previous study has used
quantitative measures to rank
water conservation plans in
Texas; this project can be
useful in any state where
water resources are marginal.
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confirm that these variables are significant in the
data compiled for this paper. The resulting model
takes the form:

γ = β
0
 + β

1
x

1
 + β

2
x

2
 + ⋅⋅⋅ + β

p
x

p
 + ∈

where γ is the dependent variable; x1, x2 . . . xp are the
independent variables; β

0 is the coefficient of the
constant or intercept and β

1
, β

2 
. . . βp are the coeffi-

cients of the independent variables; ∈ is the error
term that accounts for the variability in γ that can-
not be explained by the linear effect of the indepen-
dent variables. The final form of the equation with
weather and policy variables combined in the form
of an index is:

GPCD = β
0 
 + β

1
 [Evaporation] + β

2

[Precipitation] + β
3
 [Policy Index] + ∈

where: γ = GPCD (gallons per capita per month), x1
= evaporation in average inches per month, x2 =
precipitation in average inches per month, and x3 =
a policy index variable created from the sum of the
yes/no categorical water conservation policy vari-
ables. The resulting regression analysis indicates:

GPCD = 105.47+ 13.35 [Evaporation] - 2.49
[Precipitation] - 6.15 [Policy Index] + 86.32

This model can be used as a guideline for exam-
ining the effect of conservation plans. It indicates
that for each one-inch increase in average monthly
evaporation, average monthly GPCD increases by
13.35. For every one-inch increase in average
monthly precipitation, average monthly GPCD de-
creases by 2.49. For each entity with water conser-
vation policies, average monthly GPCD decreases
by 6.15. Of course, a few caveats are inherent in
using this model to predict water use.

The regression results are consistent with the
hypothesis that rainfall and evaporation affect wa-
ter use. Cyclical characteristics of the data, however,
prevent this model from being used for projection
purposes. Evaporation, precipitation, and tempera-
ture are the variables that provide the basis for Data
Envelopment Analysis (DEA). DEA does not re-
quire correlated variables to be excluded from
analysis. DEA may include all variables in the form
of ratios important to managers or analysts.5 Water
conservation analysts have consistently used these
variables to relate water use to weather variables.

INTRODUCTION TO DATA ENVELOPMENT ANALYSIS (DEA)
First developed in 1978, Data Envelopment Analy-

sis (DEA) evaluates the relative efficiency of deci-
sion-making units (DMUs) within organizations or
in a region.6 Decision-making units take inputs and
convert them with varying degrees of efficiency into
outputs.7 DEA identifies an efficiency envelope or
efficiency frontier similar to well performing re-
sidual outliers in a model estimated as a measure of
central tendency. These good performers that reach
the efficiency frontier are the “reference set” for the
others. In DEA, the production possibility set is
everything else except the most positive residual
outliers. The efficiency frontier is the line connect-
ing the most positive residual outliers from the ori-
gin to the region of interest in a linear regression.
DEA creates the line connecting the most positive
residuals by identifying the most positive residual
frontier to form a composite DMU. The weighted
average of the most positive residual outliers adja-
cent to the point of interest comprises the fictitious
composite DMU. DEA uses the fictitious compos-
ite, made up of the most positive residual outliers
to assess the other points. DEA scores the other
points based on their distance from the efficiency
frontier relative to the weighted average position of
the most positive residual outliers, restricted to the
region of interest.

Linear programming computed the weights as-
signed to each DMU being compared and to the
group of DMUs in the region of interest. The soft-
ware is constrained to find the weights that:

1. Equal one when added together;

2. When multiplied with the output coeffi-
cients of each DMU and added together are
greater than or equal to the output for the
DMU being compared;

3. When multiplied with each input coefficient
and added are less than or equal to the in-
put of the DMU being compared.

An unknown variable E is introduced. E identi-
fies that amount of input needed by the composite
to obtain the output of the DMU being compared.
If, for example, a DMU E score is 0.90, the compos-
ite DMU can obtain the same amount of output as
the DMU being compared using 90 percent of the
input of the DMU being compared.

In the comparison to the central tendency line,
this DMU would occupy a point at a distance of ten
percent short of occupying a place on the frontier
line connecting the most positive residual outliers.
The DMU must remedy a ten percent shortfall to
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reach the efficiency frontier. The city can look to
those DMUs that occupy either side of this point
on the efficiency frontier for guidance. These ad-
jacent DMUs are the reference set for the DMU
being compared. The inefficient DMU should in-
vestigate what the efficient DMUs are doing to
reach that frontier line.

The analysis uses evaporation and maximum
temperature ratios as outputs; precipitation and
water use in GPCD ratios are the inputs. The
model includes information on cities that have
high temperature and high evaporation rates and
therefore more reason to have a high GPCD. The
software calculated
which cities have
low water use, by
holding constant
their evaporation
temperature and
rainfall. The best
performing cities
are those with an ef-
ficiency index score
of 1.

In most cases
DMUs control in-
puts and outputs. In
this analysis, a city cannot hope to control the
amount of evaporation, precipitation, or tempera-
ture. The GPCD can be controlled using specific
water conservation strategies or policies. This for-
mulation seeks to list in order of water use effi-
ciency, those cities that are able to meet the
challenge posed by the water conserving compos-
ite city—composed of DMUs with conservation
plans in the region of interest—on a consistent ba-
sis. In other words, the software identified the low
water using cities by holding constant evaporation,
temperature, and precipitation.

RESULTS OF ANALYSIS

Data Envelopment Analysis software determined
the most efficient water-using cities.8 The analysis
examined each of twelve months for the years 1996,
1997, and 1998. It separated the months into base
months, transition months, and peak months. Base
months consist of November, December, and Janu-
ary. Peak months were June, July, and August.
Transition months are neither base nor peak
months. In Texas, most cities use the least water
outdoors during November, December, and Janu-
ary. Water use during these months represents

mostly residential indoor use. Transition months
are those months during the rainy season. Water use
begins to increase gradually during transition
months. June, July, and August are those months
when it normally rains the least. The years 1996 and
1998 were drought years and experienced very little
rainfall during peak months. The Palmer Drought
Index for 1997 reveals somewhat of a reprieve from
drought conditions.9 Naturally, residential consum-
ers might water their lawns more frequently than
necessary during these months, especially under
threat of drought.

Cities selected for this study occupied the effi-
ciency frontier (i.e.,
scoring a 1 on the ef-
ficiency index) on a
consistent basis in
each of the three cat-
egories (base, transi-
tion or peak
months), with most
emphasis placed on
the peak months.
The cities with the
highest ratios of
achieving the effi-
ciency frontier,

based on the number of possible months in each
category over a three-year period, became the cri-
teria used to select cities for this study. If a city con-
sistently scored 100 percent efficiency over each
category of transition and peak months, that city
was selected.

Over the three-year period, the analysis examines
nine peak months, eighteen transition months and
nine base months. Cities in the study include El Paso,
Midland, Edinburg, Mission, Angleton, and Sanger.
Two other cities deserve mention, though they are
not examined in detail: Corinth and McAllen. Indeed,
each city scoring an efficiency index of 1 was on the
efficiency frontier and, therefore, could be used as a
mentor for lesser performers. However, identifica-
tion of the best performing cities is only the begin-
ning; each city’s program must be examined in detail
for clues to their success. Analysis of every city is
beyond the scope of this study.

WATER CONSERVATION BEST

MANAGEMENT PRACTICES IN TEXAS

One useful source of information about a
community’s water conservation plan is the annual
report, which is due approximately one year after
the closing date of the entity’s loan from the TWDB.
The annual report provides system size descriptions

Water conservation, like the weather, is
usually more talked about than acted
upon. If water conservation in Texas is
important to its citizens, it is important
to begin to identify best management
practices, describe these programs, and
disseminate the information to utilities.
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through the number of master meters, number of
commercial and residential meters, and the volume
of water produced and sold as of 1998. The number
of master meters reflects the number of water
sources available to a community, and range from
one master meter in Midland to 296 master meters
in El Paso. The number of commercial meters in this
group of cities varies from 65 in Angleton to 3,108
in El Paso. Residential meters range from 1,600 in
Sanger to 138,925 meters in El Paso. The volume of
water produced by city is between a low of 708,960
gallons per year in Angleton and 40.08 billion gal-
lons per year in El Paso. The estimated 1998 popu-
lation ranges from 4,671 in Sanger to 604,870
persons in El Paso in 1998.10 These indicators of size
can be combined with strategies and used as indi-
cators of policy success.

As illustrated in Figure 1, the average amount of
literature distributed as a percentage of the 1998 es-
timated population range from zero in Angleton and
Sanger to 64 percent in Midland. The number of av-
erage meters repaired or replaced as a percentage of
total residential meters in the system extends from
zero in Sanger to 36 percent in Midland. The average
amount of recycled water as a percentage of water
sold varies from zero in Angleton and Sanger to 53.6
percent in Edinburg. Unaccounted for water, a mea-
sure of water loss by percentage are all fairly low,
ranging from 6.3 percent to 12.7 percent.

THE CITY OF EDINBURG

The City of Edinburg showed savings from 220,000
gallons per day in 1997 to 1,000,000 gallons per day
in 1998 because of the activation of their Emergency
Demand Management and Drought Contingency
Plan. Their plan was active throughout the year on
January 1 to December 31 during the 1997-1998 pe-
riod.11 Most cities do not deem it necessary to activate

Figure 1
City, Reported Strategy, and Ratio Analysis

Literature distributed Meter repaired or Reuse as Unaccounted for Water
as a percentage of replaced as a percentage of a percent Percent, a measure of water

City the est. population total residential meters of total sales water accountability deficiency

Edinburg 10.6% 13.8% 53.6% 6.3%
Angleton 0 5% 0 12.6%
Mission 63% 1.5% 2.7% 12.2%
Sanger 58% 0 0 10%
Midland 64% 36% 50% 9.5%
El Paso 26% 13.3% 5.7% 12.7%

Source: TWDB Water Conservation Annual Reports for Edinburg, Angleton, Mission, Sanger, Midland, and El Paso, 1996-
1998.

the drought contingency plan until the peak months
have arrived, and then they deactivate it after the
peak months have passed. Edinburg’s drought con-
tingency plan was implemented for an entire year,
which was an unusual step. Low river flow in the Rio
Grande triggers the activation of the drought contin-
gency plan according to the annual reports.

THE CITY OF MISSION

Mission operates year-round under its Emergency
Water Demand Management or Drought Contin-
gency Plan. They activate the plan on May 13 of
every year and continue it throughout the year, as
does the neighboring city of Edinburg.12 The level
of the Rio Grande also triggers this plan.

THE CITY OF ANGLETON

The City of Angleton implemented few of the specific
strategies or water conservation policies. They at-
tribute their success to rapid responses to calls of high
usage, technical assistance fielded by office person-
nel over the telephone, a good meter change-out pro-
gram, a computer system that monitors holding tank
levels for gauging system leaks, and a relatively ex-
pensive increasing block water rate structure.
Angleton charged $8.00 for the first 2,000 gallons of
water consumed, $2.20 for each additional 1,000 gal-
lons up to 10,000 gallons, and $2.40 for each addi-
tional 1,000 gallons up to 15,000 gallons.13

THE CITY OF SANGER

Besides a strong literature distribution program, the
City of Sanger attributes its success to a relatively
expensive increasing block-rate water rate struc-
ture, even higher than Angleton’s rate. The rate
structure combined the monthly fee with the first
1,000 gallons, which constitutes the minimum
charge. Each additional 1,000 gallons—up to a limit



LBJ JOURNAL OF PUBLIC AFFAIRS

84 WATER CONSERVATION POLICY IN TEXAS SPRING 2002

of 5,000 gallons—is $7.80. Between 5,000 and 15,000
gallons, the cost to consumers is $21.50 per thou-
sand gallons. An additional 1,000 gallons up to a
ceiling of 30,000 gallons costs $38.25 per thousand
gallons. Any water consumed over 30,000 gallons
carries a hefty price tag of $100.50 per thousand
gallons. This increasing block-rate structure is the
strongest example of a stiff rate structure among the
five most efficient cities of the group.14

THE CITY OF MIDLAND

The City of Midland maintains outstanding litera-
ture distribution and meter replacement programs
and recycles over 50 percent of its wastewater. The
City also reports joining a partnership with the
Midland Independent School District, placing infor-
mation at the local library. They offer xeriscape
tours to schools and clubs. They cite a mayoral proc-
lamation of drinking water week held each year
from May 3-9, which coincides with the federal
drinking water week. The City became a charter
member in the Water Wise Council of Texas, which
is another contribution to their success. The goals of
the Water Wise Council are to:

1. Establish an educational network to develop
and disseminate water conservation infor-
mation and activities to residential water
users;

2. Provide financial and in-kind support for
the development and execution of educa-
tional programs regarding landscaping
based on the principles of sound water man-
agement;

3. Accumulate, develop, and produce educa-
tional materials;

4. Aid in the development of Water Wise
Council guidelines for the public and pri-
vate sector.15

Midland also credits its success to an extensive
education and public awareness campaign, includ-
ing the formation of a new citizen-driven Water
Task Force with City representation.16

THE CITY OF EL PASO

El Paso attributes its successes in water conserva-
tion to extensive education and outreach efforts
through radio, television, print media, and exhib-
its. El Paso prints and provides to customers a
graph of their 13-month historical water use pat-

tern. The graphs clearly show the base, peak, and
transition month pattern based on the customer’s
own usage patterns, and is designed to help cus-
tomers understand their water use.17 El Paso main-
tains a strong toilet rebate program that offers up
to $75 for toilets up to $100 in price.18 Through a
grant from the Bureau of Reclamation, the city also
has an extensive landscaping education program
called Desert Blooms. El Paso conducts workshops
in conjunction with the University of Texas at El
Paso Centennial Museum, the Texas Agricultural
Extension Service, and the West Texas Urban For-
estry Council. El Paso developed a program to
promote living in harmony with the Chihuahua
desert through xeriscaping techniques.

CONCLUSIONS AND RECOMMENDATIONS

Water conservation, like the weather, is usually
more talked about than acted upon. If water conser-
vation in Texas is important to its citizens, it is im-
portant to begin to identify best management
practices, describe these programs, and disseminate
the information to utilities. Many analysts have
used statistics to document that conservation plans
work. This approach can identify which plans work
best. DEA can identify the best performing units of
a group. A case study approach can then describe
the details of these programs. These investigations
should include those characteristics attributed to its
success from the perspective of the manager(s) of
the program.

As the repository of the necessary information
needed to perform this type of analysis, the Texas
Water Development Board and the Texas Natural
Resource Conservation Commission should be ac-
tively involved in establishing best management
practices and performance measures and dissemi-
nating this information to interest groups as well as
utility operation conservation staff. Water utility
practitioners will recognize which of the efficiency
frontier cities can best serve as a mentor city. The
reference set in Data Envelopment Analysis is im-
portant when identifying best management prac-
tices and considering mentor cities on the basis of
similar characteristics. Reference-set cities identified
by DEA are clearly the preferred method of assign-
ing mentoring relationships. A small city cannot be
expected to perform as well without the benefits of
the size and budget of a large city. Small cities need
to know which cities are currently using best man-
agement practices effectively before they devote
scarce resources to conservation efforts.
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FURTHER STUDY IN TEXAS IS NEEDED

Results show monthly efficiency frontiers to be
composed of large, medium, and small cities. The
cities studied are by no means an exhaustive list of
cities with water conservation plans or those with-
out water conservation plans. Some cities could
very well have been included in this short list of the
most efficient, but were not included because of a
lack of data.

The inclusion of budgetary ratios also would
have resulted in a different list. The inclusion of
budgetary ratios would identify the most efficient
and cost effective plans. This study could not deter-
mine cost effectiveness without the full time equiva-
lent and budgetary ratios. Water conservation
experts should work towards standardizing the
necessary ratios in order to better incorporate cost
effectiveness as part of their analyses.
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followed by the name of the author,
and the readers. Copies are available
in the University of Texas General
Libraries.

DISSERTATIONS

“A Children’s Disability Policy in Canada, the United States and Mexico: a
Question of Convergence.” Dana Lee Baker. Supervisor: V. Rodriguez.

“The Political Economy of Inequality: An Assessment of the Evolution of
Earnings Inequality in Mexico and the Americas, 1968-2000.” Vidal
Garza Cantu. Supervisor: J. Galbraith.

PROFESSIONAL REPORTS

REDFORD AWARD WINNER

“Improving Services or Increasing Savings: The State Evaluator’s Dilemma.”
Rachel Kahlert. First Reader: A. Gowri. Second Reader: K. Matwiczak.

COMMUNICATIONS

“Becoming Visible: Media, Government, and Private Companies.” Benigno
Joseph Salinas. First Reader: D. Warner. Second Reader: K. Ashworth.
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COMMUNITY AND ECONOMIC DEVELOPMENT

“Community Development in the New Economy: Build-
ing the Social Networks Among Small Business
Women Using Technology Training.” Christina
Fatameh Ghabel. First Reader: B. Robles. Second
Reader: R. Glover.

“An Examination of the Redevelopment of Communities
Affected by a Military Base Closure.” John Shannon
Lyerly. First Reader: F. Gavin. Second Reader: H.
Prince.

“Meeting the Financial Needs of Public Housing Resi-
dents: A Report for the Housing Authority of the City
of Austin.” Dianna Lyn Lewis. First Reader: B. Rob-
les. Second Reader: E. Mueller.

“Miami-Dade Economic Outlook: Balancing Labor Force
and Demographic Reality with Public Policy Initia-
tives for Structural Change.” Ricardo Antonio Garcia.
First Reader: R. Wilson. Second Reader: S. Gamkhar.

“Piece by Piece: Garment Workers, Livable Wages, and
Economic Development in Los Angeles County.”
Vickie Vertiz. First Reader: B. Robles. Second Reader:
M. Oden.

“Redefining Institutions of Education: The Role of Schools
in Rural Community Development.” Delia Perez.
First Reader: L. Rhodes. Second Reader: R. Wilson.

“Riding the Wave of the Future: The Economic Develop-
ment Potential of Coastal Bend Postsecondary Insti-
tutions.” Madge R. Vasquez. First Reader: R. Wilson.
Second Reader: C. King. Third Reader: D. Wilson.

“United States Military Base Closures and the Effects on
Texas Communities.” James Franklin Snyder. First
Reader: W. Spelman.

“What is the North American Development Bank and
How can it Help Serve the Needs of the Border?”
David Gregory Pagan. First Reader: C. Stolp. Second
Reader: P. Hansen.

“An Examination of Economic Development Through
Electronic Commerce in Developing Countries with
a Focus on Vietnam.” Joan M. Lim. First Reader: K.
Flamm. Second Reader: R. Wilson.

DEMOCRACY AND POLITICS

“A Different Kind of E-Publican: An Analysis and Cri-
tique of the 2000 Presidential E-Campaign of George
W. Bush.” Wesley Dale Wilson. First Reader: E.
Rostow. Second Reader: G. Chapman.

“For the Public’s Eyes Only: Who Has the Right to Know?”
Vanessa Castillo Mitra. First Reader: L. Rhodes. Sec-
ond Reader: G. Chapman.

“Internet Voting: Our Future Civic Obligation.” Johathan
Welch Considine. First Reader: M. Sherman. Second
Reader: G. Chapman.

“The Women of the Texas Legislature: Ninety and Count-
ing.” Carrie Paxton-Lamke. First Reader: V.
Rodriguez. Second Reader: T. Keel.

ECONOMICS AND FINANCE

“The Statistical Properties and Simple Causal Relation-
ships Between Personal Income and the Consumer
Price Index.” Prasant Kumar Sar. First Reader: R.
Auerbach. Second Reader: W. Spelman.

“Which Factors Affect Public Revenue, Public Expendi-
tures, and Economic Growth in the States in the
United States?” Suho Bae. First Reader: R. Wilson.
Second Reader: S. Gamkhar.

“Cuba’s Journey to Economic Stability: Policy Analysis of
Monetary Policy and Banking Sector Reform.” Frank
A. Fernández. First Reader: C. Stolp. Second Reader:
J. Galbraith.

EDUCATION

“A is for Arts and Academics.” Susan Elizabeth Woda.
First Reader: V. Rodriguez. Second Reader: K.
Matwiczak

“Advancement for Whom? The Advanced Placement
Program® in Texas.” Melissa Y. Lazarin. First Reader:
L. Rhodes. Second Reader: D. Hamilton.

“Americanization Past and Present: Cultural Transmis-
sion in the Austin Independent School District’s So-
cial Studies Curriculum.” Kylas Rose Hobbs. First
Reader: A. Gowri. Second Reader: D. Hamilton.

“Career Academics: A Recommended Strategy for High
School Reform.” Susan B. Vermeer. First Reader: L.
Rhodes. Second Reader: R. Glover.

“Distance Education Quality Assurance Policies in Texas
Higher Education Institutions: An Examination of
Several Case Studies.” Jennifer Susan Kambhampati.
First Reader: D. Schott. Second Reader: P. Resta.

“Examining the Teacher Shortage: Discussions on a Na-
tional Crisis.” Keith Justin Yawn. First Reader: M.
Sherman. Second Reader: F. Gavin.

“Redefining Institutions of Education: The Role of Schools
in Rural Community Development.” Delia Perez.
First Reader: L. Rhodes. Second Reader: R. Wilson.

“Knocking at the Schoolhouse Door: Educating America’s
Homeless Children.” Leanne Elizabeth Nhan. First
Reader: M. Sherman. Second Reader: K. Ashworth.

“Making the Grade: The Implementation of the Texas Top
Ten Percent Plan and Its Effectiveness at the Univer-
sity of Texas at Austin.” Patricia Jenine Esquivel.

“Measuring Potential? An Examination of High Stakes
Testing Policy for Limited English Proficient Stu-
dents in Texas.” Amy Kristine Fauver. First Reader:
A. Valenzuela. Second Reader: D. Hamilton.

“Texas School Finance: Adequacy, Equity, and the Ameri-
can Dream.” Matthew David Ferranti. First Reader:
R. Wilson. Second Reader: S. Bickerstaff.

“Unequal Educational Opportunities in Public Schools: A
Problem of Institutional Structure and Culture.” Karen
Frances Lee. First Reader: L. Rhodes. Second Reader:
P. Spink.
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“Riding the Wave of the Future: The Economic Develop-
ment Potential of Coastal Bend Postsecondary Insti-
tutions.” Madge R. Vasquez. First Reader: R. Wilson.
Second Reader: C. King. Third Reader: D. Wilson.

ENERGY

“Electric Utility Restructuring: Issues for a Successful
Implementation.” Daniel Jeremy Madru. First Reader:
W. Spelman. Second Reader: T. Keel.

“Energy Efficiency and Load Management in an Era of
Competition: Opportunities and Challenges.” Sally
Talberg. First Reader: D. Eaton.

ENVIRONMENTAL

“Building Energy Codes: Towards an Energy Efficient
Future.” Timothy Morstad. First Reader: P. Wong.
Second Reader: S. Rieff.

“Deconstructing Climate Policy: Prinicples to Guide Cli-
mate Change Policy Development.” Melissa B. Carey.
First Reader: D. Eaton. Second Reader: D. Fullerton.

“On the Road to Cleaner Air: Are Intelligent Transporta-
tion Systems a Solution to Urban Air Pollution Prob-
lems?” Wendy Morrisa Block. First Reader: S.
Gamkhar. Second Reader: C. Davies.

“State Implementation Plans: A Study of the Policy-Mak-
ing Process for Areas of Non-Attainment in the State
of Texas.” Steven Samuel Schauer. First Reader: C.
Stolp. Second Reader: S. Rieff.

“Water Conservation Policy in Texas: An Integrated Re-
source Planning Approach.” Maximo A. Castaneda.
First Reader: D. Eaton. Second Reader: K. Matwiczak.

“Wastewater Management in Rural Poland: Cost-Effec-
tive Strategies for European Union Accession.” David
Salvatore Favazza. First Reader: D. Eaton. Second
Reader: J. Malina.

FEDERAL GOVERNMENT

“A Campaign Finance Reform Study Concerning Contri-
butions from the Financial Services Industry and the
Roll Call Vote on the Gramm-Leach-Bliley Act of
1999.” Donald William Thalhuber. First Reader: W.
Spelman. Second Reader: T. Keel.

“Evaluating the Effectiveness of United States Sanctions
Policy: The Cuban and Iraqi Cases.” Mark Eric Rincon.
First Reader: E. Rostow. Second Reader: F. Gavin.

“The Federal Response to Intimate Partner Violence: Suc-
cesses and Challenges of the Violence Against Women
Act.” Courtney JoAnn Kakuska. First Reader: C. Stolp.
Second Reader: K. Matwiczak.

“Keeping the United States Free of Mad Cow Disease: The
Role of Federal Regulatory Policy.” Roberta Andrea
Ritvo. First Reader: J. Angel. Second Reader: E. Young.

“Reconciling Contradictions in United States Foreign
Policy: The Spread of Democracy Versus an Export

Policy of Technology Denial.” Daniel W. Sanborn.
First Reader: E. Rostow. Second Reader: P. Bobbitt.

HEALTH

“Access to Health Insurance for the Uninsured.” Stefani
Gold. First Reader: D. Warner. Second Reader: A.
Gowri.

“Children Residing in Texas Institutions: Is There a Better
Way?” Colleen Horton. First Reader: P. Wong. Sec-
ond Reader: J. Angel.

“Limited Access and Means: Affordable Housing and
Health Care Policy Along the Texas-Mexico Border.”
Conrad Eldon Dennis. First Reader: H. Selby. Second
Reader: D. Warner.

“Health Privacy Legislation in Texas: The First Line of
Defense.” Eshauna T. Hicks. First Reader: L. Rhodes.
Second Reader: D. Hamilton.

“Hospital Access to Reproductive Services in Texas: Where
Can a Woman Go?” Laura Marie Wolford. First
Reader: V. Rodriguez. Second Reader: D. Hamilton.

“Medical Child Support in Texas.” Michelle Anne Harper.
First Reader: D. Warner. Second Reader: J. Angel.

“The Role of Interest Groups in Long-Term Care Policy: A
Texas Case Study.” Jonathan Kahn Weizenbaum.
First Reader: J. Angel. Second Reader: D. Warner.

“Domestic Violence in Mexico.” Jennifer Marie Esterline.
First Reader: V. Rodriguez. Second Reader: C. Mead-
ows.

“The Federal Response to Intimate Partner Violence: Suc-
cesses and Challenges of the Violence Against Women
Act.” Courtney JoAnn Kakuska. First Reader: C. Stolp.
Second Reader: K. Matwiczak.

“Keeping the United States Free of Mad Cow Disease: The
Role of Federal Regulatory Policy.” Roberta Andrea
Ritvo. First Reader: J. Angel. Second Reader: E. Young.

HOUSING

“Affordable Housing in Texas: Challenges and Perspec-
tives for the Future.” Jerome D. Leroux. First Reader:
R. Wilson. Second Reader: P. Wong.

“From Clearance to Conservation: Federal Rehabilitation
Housing Policy.” Kathleen Claire Lilly. First Reader:
R. Wilson. Second Reader: J. Chusid.

“Limited Access and Means: Affordable Housing and
Health Care Policy Along the Texas-Mexico Border.”
Conrad Eldon Dennis. First Reader: H. Selby. Second
Reader: D. Warner.

HUMAN AND SOCIAL SERVICES

“The Implementation of Social Services Programs into
Low-Income Housing Communities.” Mark E.
Sanford. First Reader: P. Wong. Second Reader: W.
Spelman.
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“The Role of Federal Policies in Promoting Integration of
Information Technology to Support State Human
Services Programs.” Thomas E. Woods. First Reader:
P. Wong. Second Reader: R. McDaniel.

INFORMATION TECHNOLOGY AND TELECOMMUNICATION

“Advanced Services for Rural Texas.” Warigia Margaret
Bowman. First Reader: J. Galbraith. Second Reader:
G. Chapman.

“The Challenge of Information Technology Security in
Texas Government.” Thomas Leon Banks, Jr. First
Reader: K. Flamm. Second Reader: G. Chapman.

“The National Plan for Information Systems Protection:
Critical Review and Analysis.” Edward Hsu. First
Reader: E. Rostow. Second Reader: G. Chapman.

“An Examination of Economic Development Through
Electronic Commerce in Developing Countries with
a Focus on Vietnam.” Joan M. Lim. First Reader: K.
Flamm. Second Reader: R. Wilson.

“Loosening the Grip: India’s Bureaucratic Strangle on the
Internet.” Suzannah Sennetti. First Reader: F. Gavin.

INTERNATIONAL AFFAIRS

“Bursting the Balloon: Aerial Eradication and Illicit Coca
Cultivation in Colombia.” Nathaniel Barker Christie.
First Reader: C. Stolp. Second Reader: B. Inman.

“Context of Development in Post-Civil War El Salvador:
A Statistical Mapping of Adult Illiteracy, Access to
Water Services, and Infant Mortality Rates.” Christo-
pher Reynolds. First Reader: R. Wilson. Second
Reader: C. Stolp.

“Cuban Immigration: Policies, Problems, and Politics.”
Emily Ker Fortney. First Reader: C. Stolp. Second
Reader: K. Flamm.

“Cuba’s Journey to Economic Stability: Policy Analysis of
Monetary Policy and Banking Sector Reform.” Frank
A. Fernández. First Reader: C. Stolp. Second Reader:
J. Galbraith.

“Domestic Violence in Mexico.” Jennifer Marie Esterline.
First Reader: V. Rodriguez. Second Reader: C. Mead-
ows.

“Electronic Government: Institutional Challenges for the
Developing World.” Horacio Alvarez-Marinelli. First
Reader: V. Rodriguez. Second Reader: R. Madrid.

“The Emergence of Currency Board-Like Monetary Sys-
tems in Latin America: The Wave of the Future?”
Bryan Paul Hykes. First Reader: L. Boske. Second
Reader: R. Wilson.

“An Examination of Economic Development Through
Electronic Commerce in Developing Countries with
a Focus on Vietnam.” Joan M. Lim. First Reader: K.
Flamm. Second Reader: R. Wilson.

“An Examination of Inequality in Vietnam.” Tinh Thanh

Nguyen. First Reader: J. Galbraith. Second Reader: K.
Matwiczak.

“How the World Trade Organization Agreement on the
Application of Sanitary and Phytosanitary Measures
Affects a Member Country’s Ability to Regulate
Against Invasive Species.” Mary Melissa Whittle.
First Reader: J. Galbraith. Second Reader: P. Hansen.

“The Importance of a Visa: American Involvement in the
Formation of Northern Ireland’s Peace Process.”
Judith Anne McGinley. First Reader: F. Gavin. Sec-
ond Reader: E. Rostow.

“Innovative Governmental Strategies in Brazil.” Paula
Jean McDermott. First Reader: V. Rodriquez. Second
Reader: A. Gowri.

“It’s a Nice Place to Visit, But We Wouldn’t Want You to
Stay Here: Re-Thinking European Immigration Policy
in the Context of Integration.” Matthew Gever. First
Reader: F. Gavin. Second Reader: A. Stekke.

“The Landmine Issue: A Closer Look at Guatemala’s
Demining Initiative.” Gabriela Monzon. First Reader:
A. Gowri. Second Reader: C. Stolp.

“Loosening the Grip: India’s Bureaucratic Strangle on the
Internet.” Suzannah Sennetti. First Reader: F. Gavin.

“Non-Governmental Organizations and Accountability:
The Case of India.” M.A. Shinjini. First Reader: S.
Gamkhar.

“The Republic of Macedonia: Economic Considerations
of a Country in Transition.” James Andrew Fouche.
First Reader: R. Auerbach. Second Reader: T. Keel.

“Restructuring of the Mexican Electricity Industry: A
Risk Analysis.” Kenneth Joseph Folan. First Reader:
C. Stolp. Second Reader: P. Brockett.

“The Role of Non-Governmental Organizations in the
HIV/AIDS Epidemic of Sub-Saharan Africa.” Steven
Gesuale. First Reader: D. Warner. Second Reader: A.
McAlister.

“Strengthening Civil Society: A Historical and Contex-
tual Examination of AID Support in Central America.”
Philip James Schlesinger. First Reader: J. Galbraith.
Second Reader: R. Wilson.

“Transition to Democracy? The Role of Legislative Over-
sight in Post-Conflict Guatemala.” Rachel M. Poynter.
First Reader: V. Burnett. Second Reader: C. Stolp.

“Wastewater Management in Rural Poland: Cost-Effec-
tive Strategies for European Union Accession.” David
Salvatore Favazza. First Reader: D. Eaton. Second
Reader: J. Malina.

“Women’s Political Participation in Post-Violence Guate-
mala: Mujeres Abriendo Espacios.” Meredith
McCollough. First Reader: V. Rodriguez. Second
Reader: V. Garrard Burnett.
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JUDICIAL AND LEGAL

“Assessing the Utility of the Trial Court Performance Stan-
dards for the Austin Municipal Court.” Angela Marie
Link. First Reader: M. Sherman. Second Reader: C.
Hammond.

“The Place of Justice: The Sentencing Reform Act of 1984
and the United States Sentencing Guidelines.” Chris-
topher Alan Knight. First Reader: W. Black. Second
Reader: D. Hamilton.

“Recognizing our Common Humanity: An Examination
of the Fight for Same-Sex Marriage in the American
Courts.” Martha E. Brown. First Reader: V. Rodriguez.
Second Reader: Y. Padilla.

“Rehabilitation Reconsidered: The Changing Role of Pa-
role and Its Impact on Offender Reintegration.” Tanya
M. Cruz. First Reader: W. Spelman. Second Reader:
W. Kelly.

“The Role of Ombudsmen: Nationwide and in Texas State
Government.” Renee Lynn Nogales. First Reader: W.
Spelman. Second Reader: S. Marshall.

LABOR AND EMPLOYMENT

“Enhancing Employment Supports for Workers with
Disabilities.” Hayley Fiona Waters. First Reader: D.
Warner. Second Reader: T. Keel.

“Information Technology Personnel Recruitment and
Retention for State and Local Government.” Allen
Osgood DeMers. First Reader: W. Spelman. Second
Reader: T. Keel.

“Rise of Wage Inequality in Texas and its High-Tech
Regions in the 1990s.” James A. Lawrence. First
Reader: J. Galbraith. Second Reader: M. Oden.

“The Use of Public Resources for Incumbent Information
Technology Worker Training through Industry-Based
Training Consortiums.” Marlene M. Romanczak. First
Reader: M. Sherman. Second Reader: C. King.

LOCAL AND STATE GOVERNMENT

“Cross-Departmental Communication and Problem Solv-
ing in City Government: A Case Study of Austin,
Texas.” Abigail Faith Rozen. First Reader: W. Spelman.
Second Reader: H. Prince.

“Health Privacy Legislation in Texas: The First Line of
Defense.” Eshauna T. Hicks. First Reader: L. Rhodes.
Second Reader: D. Hamilton.

“Deregulation and the Regulators: The Role of the State
Utility Commission in Deregulated Markets.” Theresa
Marie Gage. First Reader: A. Gowri. Second Reader:
L. Boske.

“E-Government: An Analysis of Texas’ Fourteen Largest
Cities.” Brian Michael Stott. First Reader: W. Spelman.
Second Reader: T. Keel.

“Electric Deregulation and Texas: Will Texas Succeed
Where California Failed?” Cheryl Mobley Munson.
First Reader: R. Auerbach. Second Reader: T. Keel.

“Fraud Policy in Texas State Agencies.” Emily Yolanda
Trevino. First Reader: M. Sherman. Second Reader:
K. Matwiczak. Third Reader: J. Weber.

“The Government Pension Offset and Implications for
Texas Teachers’ Retirement Income Security.” Carol
Wissler Ellis. First Reader: J. Angel. Second Reader:
R. Auerbach.

“Improving Services or Increasing Savings: The State
Evaluator’s Dilemma.” Rachel Kahlert. First Reader:
A. Gowri. Second Reader: K. Matwiczak.

“Improving Tribal Governance: The Application of Rel-
evant Leadership Models.” Terrelene Ora Gene. First
Reader: P. Wong. Second Reader: H. Prince.

“An Inclusionary Zoning Initiative for Austin.” Thien-
Nga Bui. First Reader: W. Spelman. Second Reader:
C. Davies.

“Nassau County, New York: The Poorest Wealthy County
in America.” Concetta Anne Bencivenga. First Reader:
W. Black. Second Reader: M. Granof.

“Off the Track: Rail Transportation Planning in Texas
State Government.” Curtis Morgan. First Reader: L.
Boske. Second Reader: K. Matwiczak.

MEDIATION

“Assessing Consensus: The Use of Alternative Dispute
Resolution Processes to Resolve Public Disputes in
Texas.” Writer Mott. First Reader: W. Black.

“Community Consensus: Combating Urban Sprawl Us-
ing Alternative Dispute Resolution.” Sean Thomas
Shields. First Reader: W. Spelman. Second Reader: J.
Fleming.

“Mediation’s Promise in Criminal Cases.” Gregory Litt.
First Reader: W. Black.

MILITARY

“Cyclical Readiness: Addressing the Army’s Readiness-
Rhetoric Mismatch.” Robert Bradley Brown. First
Reader: F. Gavin. Second Reader: H. Prince.

“U.S. Army and Peacekeeping Operations.” Olufunke
Iyabo Farinde.

NONPROFITS

“Grant Requirements Prevent Central Texas Community
Action Agencies from Taking a Holistic Approach to
Poverty.” Nicole Leslee Waldman. First Reader: C.
Stolp. Second Reader: K. Matwiczak. Third Reader:
C. Streeter.

“Increasing Capacity: A Guide for Improving the Perfor-
mance of Nonprofit Affordable Housing Providers
in Texas.” Stephen William Bruno. First Reader: P.
Wong. Second Reader: M. Oden.

“A Proposed Business Plan for the Austin Wellness Com-
munity.” Sarah Rebecca Widoff. First Reader: D.
Warner. Second Reader: D. Eaton.
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“Toward a Successful Model for Community Develop-
ment Corporations in Urban Communities.” Kristin
Meila Hull. First Reader: W. Spelman. Second Reader:
M. Oden.

PRIVACY

“Medical Privacy in the New Millennium: Federal Regu-
lation and Texas Law.” Joel G. Aldape. First Reader:
D. Warner. Second Reader: J. Angel.

“Privacy, Profiling, and Protection: U.S. Legislative Ini-
tiatives in Internet Data Protection Policy.” Kara
D.H. Harris. First Reader: K. Flamm.

PRIVATE SECTOR

“Assessing Automobile Insurance Fraud in Texas: Steps
Towards Fraud Control.” Xinhua Zhang. First Reader:
A. Gowri. Second Reader: C. Stolp.

“Electric Utility Restructuring: Issues for a Successful
Implementation.” Daniel Jeremy Madru. First Reader:
W. Spelman. Second Reader: T. Keel.

“Energy Efficiency and Load Management in an Era of
Competition: Opportunities and Challenges.” Sally
Talberg. First Reader: D. Eaton.

“Wood Chips Mills in the Southeastern United States: A
Policy Analysis and Case Study of South Carolina.”
Erika Lynn Wilson. First Reader: C. Stolp. Second
Reader: R. Auerbach.
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SPRING 2001 (VOL.13, NO.1)
The Honorable Russ Feingold, U.S. Senator of Wisconsin.

Practitioner’s Corner.

Young Min. “The Second Level of Presidential Influence
on the News Media: A Longitudinal Analysis of
Agenda Setting.”

Frank Fernández. “Political Realism Reconsidered: U.S.-
Cuba Relations.”

Xinhua Zhang. “Inequality of Development: The Dilemma
of the Chinese Internet Economy.”

Sarah Fox Ozkan. “Turkish-EU Relations and the Pros-
pects for Turkey’s Accession.”

Amy Fauver. “The Medical Safety Net for Legal Immi-
grants in Texas: Challenges Posed by the Personal
Responsibility and Work Opportunity Reconcilia-
tion Act of 1996.”

Paula J. McDermott. “Globalization, Women and Devel-
opment: Microfinance and Factory Work in Perspec-
tive.”

Warigia Bowman. “The Uniform Computer Information
Transactions Act: A Well Built Fence or Barbed Wire
around the Intellectual Commons?”

SPRING 2000 (VOL.12, NO.1)
The Honorable Bill Owens, Governor of Colorado.

Practitioner’s Corner.

Jonathon Considine and Carrie Paxton-Lamke. “For Adult
Eyes Only: How Congress Sought to Protect Chil-
dren from ‘Indecency’ Online.”

Sally A. Talberg. “The Clean Air Act and Grandfathered
Power Plants: A Case Study of the Conners Creek
Plant.”

Amy Sprague. “Municipal Initiatives to Increase Popular
Participation in Brazil.”

Jason Blair. “Lessons Unlearned: The Pitfalls of Attempt-
ing to Influence Policy through Strong Ideological
Nominations to the Supreme Court.”

Jongwoo Kim. “Concentrated? High-Tech Defense In-
dustries in the Post-Cold War Era.”

Jeremiah Carew and Karen Poff. “Mandatory Hook-up
Policies for Colonia Wastewater Projects: Overview
of Current Situation and Strategies for Improving
Connection Rates.”

Frank Fernàndez. “Beyond the Capitalist Welfare State.”

SPRING 1999 (VOL.11, NO.1)
The Honorable Kenneth S. Apfel, Commissioner of Social

Security. Practitioner’s Corner.

Thomas, Adam. “Poverty, Policy and Presidential Power:
An Examination of the Welfare Reform Policies of the
Nixon and Clinton Administrations.”

Brunick, Nicholas J. “From the 1920s to 1990s:The Con-
tinuing Crises of Capitalism.”

Gubits, Daniel B. “Size Matters: Measuring Income In-
equality Across U.S. Cities.”

Atkinson, Brandon. “Electronic Commerce in the Public
Sector: Policy Challenges in Securing Electronic Com-
merce with a Public Key Infrastructure.”

Mazur, Jeremy. “Insurance Redlining in Texas?”

Swinarski, Tomasz A. “One Europe =One Currency: Pros-
pects and Perils of European Economic and Mon-
etary Union.”

SPRING 1998 (VOL.10, NO.1)
Wellstone, Paul. (U.S. Senator). Practitioner ’s Corner.

Pleshette, Elizabeth R. “The National Endowment for the
Arts: Crisis or Commitment in America’s Arts
Agenda?”

Gutierrez, Maria D., and Patricia Osorio-O’Dea. “Con-
necting Schools and Libraries to the Internet: Empty
Promises or Worthwhile Goals?”

Zusman, Eric. “A River Without Water: Examining Water
Shortages in the Yellow River Basin.”

Maxwell, Richard. “A Modern Civil War: Annexation
Pits Neighbor against Neighbor.”

Gould, Elise. “Finding Common Ground: Improving
Workers ’ Rights in Developing Countries.”

Feit, Rachel. “Getting to Green: Renewable Energy
Through Green Pricing.”

Lyon, Peter C. “Patronage and Politics in Islamic Bank-
ing.”

SPRING 1997 (VOL.9, NO.1)
Martin, Susan (Executive Director, United States Com-

mission on Immigration Reform). Practitioner ’s Cor-
ner.

Nicolaou, Corinna. “Urban Revitalization and the Fran-
chise Myth.”
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Van Winkle, Kim Mae. “Alternative Dispute Resolution:
Approaches for Public Policy.”

Briley, Gina. “Dallas Divided: Race, Power and Public
Housing.”

Quigley, Christine. “The Vision for a Village: African-
American Churches as Partners in Redevelopment.”

Erdos, Jordan. “Intellectual Property Rights: Cure for
Cultural Appropriation?”

Wacker, Craig. “Private Money for Public Policy: Inde-
pendent Foundations and Health Care.”

Siegel, Brian. “Fiscal Incentives and the Economic Devel-
opment Game.”

Khurshid, Anjum. “Leadership: A Personal Experience.”

SPRING 1996 (VOL.8, NO.1)
Mathews, David (President and CEO, Kettering Founda-

tion). Practitioner ’s Corner.

Garvey, Shawn. “A Positive Look at Negative Cam-
paigns.”

Youman, Mark. “The Electronic Frontier Foundation: A
Sojourn in Washington.”

Cochran, Norris. “When Goals Diverge: Social Security
Reform in Mexico.”

Bradford, Peter P.S. “Lines in the Sand: Formulating
Good Budget Policy in Times of Divided Govern-
ment.”

Schieffer, Susan. “‘This Pleasant Illusion ’: An Analysis of
Reform and Myth in the AFDC Program.”

Lauderdale, Melissa. “Reforming CITES: Using Market
Based Proposals to Save Endangered Species.”

Harmon, Jennifer. “Culturally Sustainable Development
Policy: A Lesson From Japan.”

Hargrave, Elizabeth. (Book Review) “Making Sense of the
Minimum Wage Muddle.”

SPRING 1995 (VOL.7, NO.1)
Brookman, Douglas (Partner, Brookman-King Collabo-

rative Solutions). Practitioner’s Corner.

Luschei, Tom. “Learning from Los Angeles: Immigrant
Education in the Los Angeles Unified School District.”

Cramer, Reid. “Property Rights and Zoning in the New
Constitutional Regime: Who Wins When Govern-
ment Loses its Presumption of Validity?”

McCaffrey, Cynthia. “A New Approach on the Nile:
Population Policy and the 1994 Cairo Conference.”

Ridley, Neil. “Reforming Trade Adjustment Assistance:
Moving to a Comprehensive Program for Displaced
Workers.”

Righter, John and Kimberly Baker Righter. “Prospects for
Air Pollution Abatement in Central Europe ’s Black
Triangle.”

Hannah, Al. An Open Letter to the Editor of Better Homes
and Gardens: “American Lawns and the Environ-
ment: Regulation at the Grassroots.”

SPRING 1994 (VOL.6, NO.1)
Berteau, David (Corporate Vice President for Business

Development, Science Applications International
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