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Foreword 

The Lyndon B. Johnson School of Public Affairs has established interdisciplinary 
research on policy problems as the core of its educational program. A major part of this 
program is the nine-month policy research project, in the course of which two or more 
faculty members from different disciplines direct the research of ten to 30 graduate 
students of diverse backgrounds on a policy issue of concern to a government or 
nonprofit agency. This "client orientation" brings the students face-to-face with 
administrators, legislators, and other officials active in the policy process and 
demonstrates that research in a policy environment demands special talents. It also 
illuminates the occasional difficulties of relating research fmdings to the world of 
political realities. 

The Road to Sustainable Development, conducted in 1995-1996 and completed in 1997, 
is the first LBJ School policy research project specifically to address sustainable 
development as a new policy paradigm. The research conducted during this period was 
designed to create a guide for nongovernmental organizations (N GOs) interested in 
organizing sustainable development initiatives. Drawing on experiences from eight 
cases ofNGO involvement as convenors and facilitators in the development process, this 
report explores the methods, problems, and potential involved in using the concept of 
sustainability as a tool for positive change in communities. Using citizen participation 
and integrated expert advice as the principal components of sustainable development 
planning, we were able to chart the process as a linked two-track model. Funding for this 
research and its subsequent distribution was made possible through a grant from the 
United States Department of Commerce, Office of the Under Secretary for Oceans and 
Atmosphere, National Oceanic and Atmospheric Administration (NOAA), Office of 
Sustainable Development and Intergovernmental Affairs. It is our hope that, as we move 
into the twenty-first century, the experiences outlined in this volume will serve as a guide 
to other institutions, organizations, and researchers who follow in this path. · 

The curriculum of the LBJ School is intended not only to develop effective public 
servants, but also to produce research that will enlighten and inform those already 
engaged in the policy process. The project that resulted in this report has helped to 
accomplish the first task; it is our hope that the report itself will contribute to the second. 

Finally, it should be noted that neither the LBJ School nor The University of Texas at 
Austin necessarily endorses the views or findings of this report. 
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Preface 

Until the end of the Cold War, the major threat to the future of mankind was a nuclear 
confrontation between the Soviet Union and the United States. Now the most critical 
human predicament results from mankind's very success in harnessing the powers of 
nature through science, technology, and industrialization to build dynamic economies. 
While these forces make modem life possible and provide for food, housing and 
employment for more than five billion people, they can also undermine the living 
conditions for people. Overpopulation and overconsumption can lead to permanent and 
irreversible damage of the life-support systems of planet Earth-atmosphere, oceans, and 
land. 

Sustainable development has been proposed as a new policy paradigm to face these 
challenges. Since the mid-1980s the idea of sustainable development has been embraced 
by rich and poor countries alike. In the last ten years, numerous reports, books, and 
papers have been written to explain what sustainable development is, why it is needed, 
and how it differs from other forms of development. However, much less has been said 
about how to move from an unsustainable to a sustainable state. 

The Road to Sustainable Development: A Guide for Nongo-vernmental Organizations 
presents the experiences and methods of a few pioneering individuals and groups who 
have begun to venture down the road of sustainable development. In doing so, they have 
begun to redefine concepts and measures of growth, value, and community. In this 
volume we present eight cases from different parts of the world which we believe may 
provide guidance for future travelers. We use these experiences to sketch out a road map 
that may help others in planning their trips. 

Our analysis is guided by two assumptions: (1) As yet, few have traveled very far on the 
road to sustainable development; and (2) Of all those who are interested in participating 
in the movement, it is the nongovernmental organizations who seem to be the most 
prepared to act as tour guides for the journey. It is to these organizations that this volume 
is directed. 

The faculty members who organized this policy research project were directly involved in 
two of the initiatives discussed in this report-the Aridas Project in Northeast Brazil and 
the Rio Grande/Rio Bravo Coalition. This might have been inappropriate had our 
purpose been to evaluate these projects. Instead, we use our case studies as travel guides. 
Therefore, there is no conflict of interest, but the reader should know about our dual 
roles-<>n and off the road. 

The project team gratefully acknowledges fmancial support from the United States 
Department of Commerce, Office of the Under Secretary for Oceans and Atmosphere, 
National Oceanic and Atmospheric Administration (NOAA), Office of Sustainable 
Development and Intergovernmental Affairs, and the Lyndon Baines Johnson 
Foundation. We also thank Jennifer Burtner, who edited the report, and Patricia 
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Meadows, who served as project secretary. Additional thanks to Wendy Rousalis and 
Robert Senner, who copy edited the final version. 

Antonio Magalhaes 
Jurgen Schm.andt 



Chapter 1. Down the Long Road 

Antonio Rocha Magalhaes, Jurgen Schmandt, and Sunil Tankha 

Introduction 

This report is written for nongovernmental organizations (NGOs) interested in conducting 
sustainable development initiatives. All over the world, in many areas of human activity, 
NGOs have become an important force in getting things done. They do so by bringing 
together people with different viewpoints and helping them to work toward a common 
goal. They are successful because they are forward-looking and pragmatic, and they 
work hard at gaining the trust of the participants. In many instances, they now deliver 
services that in the past were provided by public agencies. 

Nowhere have the strengths of citizen-based groups been more visible than in ongoing 
efforts to take sustainable development from a general idea to concrete action. Ten years 
ago, the United Nations report, Our Common Future, suggested sustainable 
development-an ecologically sound approach to economic and social development-as 
a new policy paradigm. Five years later, at the Rio Summit on Environment and 
Development, over a hundred heads of state endorsed the concept and entered into several 
international agreements to move the world closer to sustainable development in such 
diverse areas as reducing emissions causing climate change, improving forest 
management, and preserving biodiversity. Rio 92 also approved a massive manual, 
Agenda 21, which applies the idea of sustainable development to resource management 
and policy development.

1 
Since 1992, a high-level United Nations Commission has been 

busy following up on conference recommendations and preparing a comprehensive 
report, due for submission in 1997, to the UN General Assembly. 

Many countries, among them the United States, have convened national commissions on 
sustainable development. The President's Council on Sustainable Development, in its 
fmal report,

2 
presents an optimistic and holistic vision of the future: 

Our vision is of a life-sustaining Earth. We are committed to the achievement of a 
dignified, peaceful, and equitable existence. A sustainable United States will have 
a growing economy that provides equitable opportunities for satisfying 
livelihoods and a safe, healthy, high quality of life for current and future 
generations. Our nation will protect its environment, its natural resource base, 
and the functions and viability of natural systems on which all life depends. 3 

All these efforts, taken together, have raised awareness of the need for a change in growth 
and development policies. Yet they have not done much to bring about real change in the 
ways governments, corporations, and international organizations do business. Future 
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progress, in no small measure, will result from better knowledge about how to move 
toward sustainability-not in one great leap, but in manageable small steps. 

1bis is the topic of our report. We focus on concrete sustainable development efforts 
organized by members of the civil society. In most cases, nongovernmental organizations 
served as convenors and facilitators in this organizational process. While NGOs have no 
legislative or executive power, they draw strength from their proximity to citizens from 
different walks oflife.

4 
The fact that they are defined, somewhat awkwardly, as 

nongovernmental makes an important statement: NGOs, while private, perform many 
functions that previously only public agencies were responsible for. Rather than 
administering a public program with the distance characteristic of a well-functioning 
bureaucratic organization, or with the delay and inefficiency of a poorly organized 
bureaucracy, NGOs work directly with local stakeholders. Although they may not have 
extensive financial resources, they are part of the community and are able to assist people 
without intimidating or patronizing them. Finally, they have the flexibility of small 
organizations and, with that, the willingness to take on and experiment with difficult new 
tasks-such as action on sustainable development. 

Sustainable development is still a vague concept. It calls for a better balance between 
environment and economy, today and tomorrow, rich and poor, and North and South. 
Progress toward these goals has been slow. But progress is being made. An important 
insight gained from the sustainable development projects that we studied for this report is 
that sustainable development consists of two complementary agendas. One is substantive 
and addresses one or several urgent needs, such as food security, water supply, and 
income security. The other is procedural: How does one plan and implement a 
sustainable development project in such a way that the substantive agenda can be 
addressed successfully? Who are the players? How does one reconcile economy and 
environment? We focus on these questions because they have not been studied 
sufficiently and need to be better understood. 

At the heart of the sustainable development process is the commitment by the community 
to face a common challenge. s This requires shared vision, cooperation based on trust, and 
communication across dividing lines. Successful sustainable development efforts bring 
together stakeholders, experts, and decision makers in new ways of consultation, 
mediation, and implementation. This process is more easily organized at the local and 
regional levels-in communities, metropolitan areas, river basins, and states-because 
common interests are more clearly defined and the logistics of participation are easier to 
manage. The new ways of citizen participation supplement traditional forms of political 
legitimization through voting and representative government. Nongovernmental 
organizations, in many instances, have "invented" the process by providing unbiased 
information, convening parties with opposing viewpoints, and facilitating open and 
unbureaucratic proceedings. 

We call this process the road to sustainable development. We have chosen the metaphor 
of the "road" for two reasons. First, the road symbolizes a spatial and temporal journey 
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through an ever-changing and increasingly global landscape. What we posit is not the 
bleak landscape described by Wolfgang Sachs as "the end of the age of development," 
typified by the crumbling lighthouse (a false beacon beckoning Third World populations 
onto the rocky reefs of future globalization), but rather a long, winding road down which 
policymakers and technical experts follow local populations. 

Second, the road symbolizes appropriateness. Too often in the past, "development" has 
been seen to be a generic plan indiscriminately applied to varied ecosystems, 
communities, and economies. The inevitable result has been failure. Just as planners, 
before constructing a road, survey the topographic detail in order to make critical 
decisions about whether and where to construct bridges and tunnels, or to go the long way 
around instead of attempting to surmount the impossible, development planners too must 
be cognizant of the peculiarities of each situation and of the constraints imposed by the 
environment, economics, and culture. 

Traveling on this road, this chapter begins with a brief primer on sustainable 
development-what the term stands for, where it comes from, and what we have learned 
about it. We then summarize eight case studies which illustrate different approaches to 
sustainable development. In the case studies, we distill the most important lessons learned 
from each approach. The full text of the case studies can be found in subsequent 
chapters. In the final section of this chapter, we draw on these lessons and other 
experiences of nongovernmental organizations to build a model for structuring future 
sustainable development initiatives. 

The Fork in the Road: Reading the Signs of Change 

In 1987 the World Commission on Environment and Development (known as the 
Brundtland Commission) released a report titled Our Common Future containing the 
declaration that has become widely accepted as a benchmark definition of sustainable 
development and as a philosophic guide directing development over the coming years: 
"Sustainable Development is development that meets the needs of the present without 
compromising the ability of future generations to meet their own needs." 

6 

Borrowing from the precepts of forestry and fishery management, the declaration applied 
the concept of" harvest in perpetuity" to the global issues of energy, food, and water, 
making the case that natural resources ought not be consumed at rates greater than the 
ecosystem's ability to replenish the harvested stocks. 

The Brundtland Commission was convened by the United Nations General Assembly. Its 
report came after years of dissatisfaction with existing paradigms of development that 
stressed industrialization and absolute growth in aggregate national figures of income, 
investment, and consumption to the exclusion of environmental and social well-being. 
In exhorting the Southern nations to follow the road laid down by the successful 
(industrialized) North, mainstream development often ignored the fact that within many 
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nations, wealth accruing through industrialization was being achieved at the cost of 
substantial environmental damage. At present, the developing world consumes at only 20 
percent of the level of the developed world. Even this low level of consumption causes 
the widespread depletion of forest covers and consequent declines in the numbers of 
birds, fish, and mammals, increase of air and water pollution, and salinization of arable 
soil. These problems must be addressed everywhere. Otherwise the earth cannot long 
sustain further increases in production and consumption. 

The global population explosion exacerbates this situation. The world population has 
more than doubled in the years since the Second World War, and demographers agree 
that over the next 50 years there could be a further doubling of the population, leading to 
a total world population of 11 billion by the middle of the twenty-first century. Even 
more disturbing is the prediction that a disproportionate amount of this increase is likely 
to occur in the already overpopulated and impoverished nations of Asia, Latin America, 
and Africa. 

Growing populations demand more food, more water, more energy, more services, and 
more processed consumer goods. In response, Southern nations see little alternative to 
traditional rapid industrialization, with its negative environmental consequences, to meet 
the demands for adequate employment and income generation and thus stave off social 
crises. The combined effect of the rapidly expanding population base and increasing 
industrialization will be a rapid growth in energy consumption which will, in turn, lead to 
further natural resource consumption, increased pollution and waste generation, and 
potential climatic effects such as desertification and global warming. Reflecting on these 
trends, many scholars have concluded that there are "limits to growth," limits beyond 
which ecological collapse becomes imminent. 

7 

In response to these global trends in growth and consumption, the Brundtland 
Commission asserted that there is a need for rich nations to change their consumption 
patterns and for poor nations to change their growth patterns. The report stressed that 
concerns about environmental sustainability must be taken seriously. By linking the 
concept of development to the notion of inter-generational equity, the Brundtland report 
put forward the moral imperative of sustainable development. The report was influential 
worldwide by lending powerful institutional credibility to critiques of conventional 
development theory. 

Since 1987, widespread efforts have been made to give greater form and substance to the 
Brundtland Commission's call. These efforts have ranged from academic research on the 
concept of sustainability to numerous projects at the grassroots and higher levels, 
attempting to implement sustainable development. From these efforts has emerged a 
broad consensus that, contrary to the conventional sectoral approach to development, 
sustainability requires a holistic approach to organized social change that examines the 
t.inderlying connections between poverty, environmental degradation, and economic 
development. 
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Environmental and ecological sustainability is the guiding beacon of the Brundtland 
report. The concept here refers to the optimal relation between human activities and the 
environment, a major indicator of which is "carrying capacity," e.g., the relation between 
human activities and the capacity of the environment to support them. 

8 
With carrying 

capacity as a benchmark indicator, it becomes clear that optimal relations can be achieved 
only if and when 1) renewable resources are not consumed at a rate which exceeds the 
ecosystem's ability to regenerate them, and 2) nonrenewable resources are consumed 
with adequate investment to ensure that manmade substitutes will be readily available 
when those resources run out. 

The emphasis on ecological and environmental sustainability, while central to the 
discourse on sustainable development, renewed North-South friction. Rich nations and 
poor nations alike contribute to and suffer from the effects of widespread environmental 
degradation: industrialized nations "suffer" from high levels of energy consumption and 
waste generation, while the developing world suffers from environmental problems 
related to poverty and inequality, such as the exploitation of natural resources for 
subsistence and the financial inability to undertake adequate environmental protection. 

For the developing world also, the imperatives of providing for the "needs of the 
present" are socially and politically more important than the idea of preserving the 
"ability of future generations." Rich nations, on the other hand, have largely been 
content to allow sustainable development to become synonymous with ecological 
sustainability, rather than focus on economic development that meets peoples' present 
needs.

9 
Even the Brundtland declaration itself offers little illustration of what actually 

constitutes sustainable development. It fails, for example, to define the equity component 
of sustainable development, thereby inviting the questions: What is an appropriate level 
of income? Should present levels of consumption be frozen if that is the only foreseeable 
way of ensuring sustainability? In that case, what would the role of developing nations 
be with respect to poverty alleviation in a regime of constant consumption? Given these 
changes, would it be possible, politically, to transfer consumption from the richer to the 
poorer nations? 

In response to this deficiency in guidance and to conflicting approaches to sustainabilitY, 
there has come a realization that any analysis of sustainability must include a discussion 
of the economic, social, and political components of sustainability. Indeed, the 
popularity of sustainable development arises from its assimilation of the dual, often 
competing, objectives of environmental protection and economic growth. 

The four components of sustainability (environmental, economic, social, and political) 
are closely linked to the four forms of capital--economic, human, natural, and social
identified by the World Bank as critical to sustainable development. 

10 

The economic and human forms of capital have long been recognized as essential to 
development. Natural capital, which refers to the wealth of a nation in terms of its natural 
resources (forests, wildlife), has historically been neglected, or counted as income only 
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when it is destroyed or exploited (felling trees, etc.). Now efforts are underway to change 
accounting systems so as to add natural capital to the asset base of a nation and to make 
appropriate reductions, in terms of capital depreciation, when natural resources are 
consumed. Social capital, a comparatively new concept of which there is still no 
quantitative measure, refers to the ability of a social system to engender positive 
attributes such as mutual trust and successful cooperation and collaboration on public or 
communal projects. 

Just as the requirement for adequate amounts of the four forms of capital is essential for 
development, so also is the requirement for development to encompass the four forms of 
sustainability. 

Economic sustainability refers to the ability, at the macro level of the system and at the 
micro level of the project, to generate internally the economic capital required to meet the 
needs of the producers (farmers, entrepreneurs and workers, citizens, or stakeholders) 
without more than an initial infusion from outside sources. On the micro level, economic 
sustainability thus emphasizes a positive benefit-cost comparison and positive cash flows 
over the life-cycle of the project. 

Social sustainability refers to the reduction of social strife caused by conditions of 
extreme inequality and poverty. While social sustainability is an intra-generational 
concept, it tends to be transmitted inter-generationally. In the final analysis, it is clear 
that the social and environmental components of sustainability are interrelated variables 
which must be addressed simultaneously to ensure systemic peace, stability, and 
sustainability. 

Political sustainability refers to the ability of any project-public, private, or communal-to 
garner the support of a majority of the stakeholders and constituents. Essential to 
ensuring political sustainability is stakeholder participation in the planning, development, 
and implementation stages of the project. Without input from the supposed beneficiaries, 
the project risks being ignored or, worse, actively opposed .. Indeed, political 
sustainability is the litmus test for determining whether the project is necessary or 
appropriate. 

A sustainable society has often been defined as one that leaves natural capital intact and 
undamaged so that future generations can enjoy undiminished income.'' Being literally 
rooted in the soil, the issue of natural capital is, therefore, a very local one. Yet most 
attempts to understand and define sustainability have been made in an abstract global 
context. While there are several major issues that threaten sustainability at the global 
level (global warming, ozone depletion, etc.), local issues such as access to and 
availability of adequate water supplies of acceptable quality, healthcare and sanitation 
facilities, and pollution control systems, as well as problems related to urban degradation, 
habitat loss, income, and employment, are of more immediate concern to many people 
because they have a direct impact on their lives. Many of these local problems are also 
underlying causes of larger, more global problems. 
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There is a substantial literature which attempts to defme the concept and components of 
sustainable development. However, few studies describe the process of achieving 
sustainability, especially at the micro level. We believe that great practical benefit and 
positive change can be realized by presenting the issue of sustainable development within 
the context of local priorities. The practice of sustainable development has to occur 
within diverse social, political, cultUral, economic, and ecological conditions, yet certain 
basic principles must be followed to achieve sustainability. An examination of eight case 
studies taken from seven countries in four continents has helped us distill these principles 
of successful sustainability. These cases and the lessons derived from them are profiled 
in the following sections. 

Global Lessons from Local and Regional Struggles 

How is sustainability significant for those living in remote rural communities? How is it 
different for those in large urban centers? Or people living in semi-arid regions? What 
can citizens do to promote sustainability within their own communities? How can 
diverse groups such as research scientists and farmers collaborate to promote the cause of 
sustainability? What is the role of the nongovernmental or grassroots organization in 
promoting sustainability? What are the barriers to sustainable development initiatives 
and projects? What are some of the lessons that have been learned from creating and 
implementing sustainable development projects over the years? What advice can we 
give? 

Such questions have been the focus of our investigation. We have come to realize that 
the process leading to sustainable development at the local level is quite different from 
the efforts to define the theoretical meaning of sustainability at the global level. To 
facilitate the transfer of this information to the reader we have chosen a case-study-based 
approach. This helps to recognize local diversity. Case studies have the added advantage 
of highlighting different aspects of sustainability. 

In: selecting the case studies we asked ourselves four questions: 1. Did the project aim to 
achieve or contribute to the cause of sustainable development? 2. Did it involve 
grassroots nongovernmental organizations? 3. Did the project actively seek citizen input? 
4. Is the case rich in lessons? 

We also sought diversity in the geographic and cultural locations of our case studies, as 
well as in the focus and impact of the project efforts. 

Community Development: Chattanooga and Portland, U.S.A.; Biankouma, Cote 
d'lvoire; and First Nations, U.S.A. 

The community is the first level at which sustainability must be established en route to 
the greater national and global goals of sustainability. Profiled here are three projects that 
focus their efforts on ensuring a more sustainable future for their individual communities. 
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They are also excellent illustrations of the rapid strides toward sustainable development 
that can be made when stakeholders are empowered with a direct say in the future of their 
communities. An interesting and particularly instructive observation from an 
examination of these projects is that regardless of the geographic separation and cultural 
diversity, sustainable projects the world over share common themes, employ common 
strategies, and suffer common barriers. 

Sustainable Cities: Chattanooga and Portland 

Chattanooga, a city with a population of about 150,000, and Portland, with a population 
of almost 500,000, started from opposite points on the journey to sustainability. It was 
only a few years ago that Chattanooga was considered one of the worst-polluted cities in 
the United States. It suffered all the classic symptoms of a dying industrial city: a 
deserted downtown, middle class flight to the suburbs, and business relocation to outside 
city limits. Chattanooga residents felt pessimistic about the city's future and too much 
removed from power to do anything about it. Portland, on the other hand, was a booming 
city with a dynamic and growing high-tech and telecommunications industrial base. 
Residents in Portland, proud of the natural beauty and quality of life offered by their city, 
feared that city officials were not planning carefully enough for the inevitable population 
growth over the coming years. 

Chattanooga's is the story of how, in the midst of the "physical, cultural and social 
decay" that assailed it, the city, through the creative efforts of a nonprofit organization 
and of its citizens, turned itself around to the extent that it won the President's Award for 
Model Sustainable Development. Portland, on the other hand, illustrates how a 
community resolved to be proactive in its attack upon impending urban sprawl and its 
negative impact on the quality of life of its residents. 

The successes of Chattanooga and Portland are in large part based on their being able to 
tap the creative energies of their residents to provide a blueprint for planning for the 
future. Chattanooga Venture, a dedicated nonprofit organization, proved to be a highly 
effective catalyst for positive change by developing a comprehensive plan of action that 
involved all the stakeholders in the city: residents, businesses, philanthropic 
organizations, and government. Indeed, the success of Chattanooga Venture was based 
first and foremost on its determination to get all the stakeholders involved, even to the 
extent of sending buses out to minority neighborhoods on meeting nights. By 
"visioning" in such broad areas of citizen concern as health care, housing, community 
relations, economic development, environmental issues, transportation, government 
services, historic preservation, and recreation and quality of life, Chattanooga Venture 
and the citizens together were able to develop an action plan for positive change. 

While the Chattanooga case exemplifies the ability of a dedicated nongovernmental or 
nonprofit organization to be an agent for catalyzing positive change through community 
involvement, Portland demonstrates how, using similar tactics, government agencies can 
achieve similar results in the search for timely solutions to pressing local problems. 
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The experiences of both cities underline the importance of citizen participation and of 
establishing a broad coalition of project partners, including those from government, 
business, and industry, not only to ensure support for the project (political sustainability), 
but also to identify and develop better solutions to local problems or issues by bringing to 
the table a broad range of talents and technical expertise. 

Social and Sanitary Action Committee (CASS) 

The small sub-Saharan West African nation of Cote d'Ivoire was the setting for another 
form of community development. In this case study, a Peace Corps Volunteer (PCV) 
who spent two years in the Cote d'Ivoire records her observations and experiences of the 
process of establishing a Social and Sanitary Action Committee (CASS) in Biankouma, a 
small agricultural town of about 15,000. The case of the CASSes in the Cote d'Ivoire is 
particularly instructive because it is related in the first person. In third person accounts, 
negative experiences are usually eschewed in favor of the positives, and crucial details 
are generally glossed over. In this case, the narrator records the details of both the failures 
and the successes in the design and development of the CASSes. 

The CASSes were an outcome of the collaboration between the Ivorian government and 
the U.S. Agency for International Development (USAID) to build participatory structures 
that' would facilitate community development. Prior to the CASSes, there were few 
nonpolitical or nonbusiness groups that effectively represented the citizens to their local 
and/or national governments. CASSes were therefore intended to be the vehicles for 
community participation in the design as well as in the implementation and maintenance 
of development projects. 

There was no predefmed framework for CASSes. The organizational evolution of 
individual CASSes depended heavily on local influences and attitudes. Where PCV s were 
stationed, they served as project facilitators and initiators. These volunteers assessed 
community needs and then proceeded to organize action groups with a view to fostering 
participation by community members. The greatest challenge the volunteers and the 
community members faced in establishing CASSes was the lack of an established 
reference framework for citizen participation. Since all development activity was hitherto 
carried out by agencies of various levels of government, the residents of Biankouma 
lacked any previous experience in self-organization and also the confidence in themselves 
to make a success of such a venture. It was found that coordinated local supervision by 
the PCV s was particularly effective in situations where no such structures and exercises 
existed before. 

One of the main objectives of the PCVs was to institutionalize the CASSes so that they 
would be self-sustaining and not continue to rely on outside impetus and/or continuing 
support. There is an interesting anecdote in this case study of how a decision to issue 
identification cards to the members of the CASSes had the effect of immediately 
legitimizing and institutionalizing the initiative. 
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While the CASSes were far from an unqualified success, where they did achieve 
predefined objectives, their successes depended upon broad stakeholder participation, · 
especially of the government agencies that would have otherwise viewed the CASSes as 
potential rivals. Indeed, one of the most important lessons of this case study is the need 
to transcend the distrust and animosity arising from organizational territoriality as a 
prerequisite for sustainable development initiatives. This case study is rich in lessons for 
organizations which focus on community development in developing nations where 
government officials and disempowered local stakeholders coexist. Because it is written 
by someone who began as an outsider, this account will be useful also for organizations 
which are planning to introduce themselves into a community for the first time. 

First Nations Development Institute (FNDJ) 

The case of the First Nations Development Institute (FNDI) illustrates how a responsive 
nongovernmental organization can succeed where previous government programs, with 
access to considerably greater resources, failed because they lacked an understanding of 
local traditions and culture and never managed to achieve a sensitive, mutually respectful 
relationship with the stakeholders. 

Formed in 1980 by Rebecca Adamson, FNDI is committed to community development 
and prosperity for Native American people. FNDI's founding philosophy is that building 
financial self-sufficiency begins at the grassroots level by empowering stakeholders and 
strengthening the community. FNDI provides technical and financial assistance to tribal 
organizations with a view to engendering economic self-confidence. Working from a 
grassroots perspective, the founders ofFNDI believe that "sustainable growth must come 
from within the community, from people learning to trust their own wisdom rather than 
relying on outsiders." 

This case study discusses why community development plans conceived "o:ff
reservatioiJ" have seldom been successful. The author makes the point that successful 
policy must be based upon the stakeholders' cultural framework and grounded in local 
realities. Therefore, for Native Americans, a group that has assiduously attempted to 
preserve its unique cultural heritage rather than be assimilated into the mainstream, 
sustainable development is based on " strengthening tribal government, not weakening 
it." 

FNDI has been successful in bringing together various American Indian tribes by 
following a strategy of identifying common philosophical values to generate the support 
of a broad constituency. Its holistic approach to development, ranging from policy to 
practice, includes activities such as advocating tribal rights at the federal level and 
generating funds for enterprise startups and community development projects. It serves 
as a lesson to other organizations that are working toward community development. 
These lessons are relevant not only among disadvantaged and disempowered minority 
communities in developed nations, but also in many developing-world situations. 

10 



This story of the First Nations Development Institute has been written by an American 
Indian involved in and deeply committed to the development of her community. As an 
insider, she brings to this case study a perspective rich in emotion and empathy. An 
account which clearly marks the underlying cultural framework around which Native 
Americans must work toward their sustainable future, this case study at once inspires and 
educates. 

Regional Development: Aridas, Brazil; Rio Coalition, U.S.A.-Mexico; MBIS, 
Canada 

An integrated approach to finding solutions to the problems of regional development is 
the focus of the three case studies presented in this section. Integrated assessments 
synthesize information available from a variety ofsources in order to identify current 
stresses (i.e., unsustainable development factors) and potential improvements (i.e., 
sustainability). They often use interdisciplinary research groups to provide accurate 
information on key development factors-availability and utilization of natural resources, 
demographic trends, and social and economic conditions. This information base can then 
be employed to build long-term scenarios of desirable future development. Superior to 
traditional sectoral analyses because of their holistic approach, integrated assessments 
enable planners to attack a broad range of problem areas simultaneously. 

In addition to the integrated assessment approach, the projects profiled in this section 
share three features. First, stakeholder participation was made a priority in all the 
projects. By bringing together technical, academic, governmental, and nongovernmental 
organizations along with the local populations, the planners ensured an adequate 
emphasis on all items of stakeholder concern. Second, the projects commonly 
emphasized scenario building as a tool to help accurately assess alternatives in order to 
chart a more sustainable course. And third, the planners emphasized building networks 
and strategic partnerships in order to have access to and leverage a greater range of talents 
and resources. 

The Aridas Project 

Sustaining 24 percent of Brazil's population on only 14 percent of the national income, 
the Northeast of Brazil is a semi-arid region, encompassing nine states and a population 
of 40 million people, that has historically suffered regular droughts and consequent 
poverty and environmental degradation. In the past, residents left the region when 
droughts struck and settled in the Amazon basin, contributing to deforestation of the rain 
forest, or in the large cities of the South, adding to the unemployed population of the 
favelas. Having long been the bane of planners and the undoing of innumerable 
development projects, it was this area which, from 1992 to 1995, was the setting for an 
innovative and what promises to be a widely duplicated approach to development 
planning: the Aridas Project (Projeto ARIDAS). 
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The Aridas Project was a comprehensive research and action program which utilized both 
governmental and nongovernmental agencies, citizen participation, academia, and 
nonprofit institutions to create, implement and maintain a broad-based sustainable 
development initiative. Of all the case studies presented in this volume, Aridas--created 
as a link between Northeast states, the national government, and the citizenry-4:>est 
exemplifies the integrated approach to development planning. 

Cognizant of the strong linkages between poverty and economic and environmental 
unsustainability, participants in the Aridas Project addressed a wide range of issues 
including drought response, soil erosion, inefficient farming techniques, unequal land 
tenure, poor water management, education, sanitation, health, the lack of infrastructure, 
and industrial development. 1bis range of issues was complemented by an equally broad 
range of technical talents: the Aridas Project included seven interdisciplinary teams for 
special-issue areas as well as for outreach. The project was financed by the World Bank 
and received additional support from the Brazilian federal and state governments. The 
World Bank during the preceding two decades had invested some $2 billion in Brazil's · 
Northeast and used the Aridas Project to propose a better development strategy for the 
future. 

Local stakeholder participation and teamwork were the cornerstones upon which the 
success of the Aridas Project was built. In formulating the methodology for citizen 
participation, Aridas planners did not view the stakeholders, including poor subsistence 
farmers, as passive beneficiaries of the system, but rather as partners whose opinions and 
input were essential to the sustainability of the project. 

Organizational strength was another factor in the success story of the Aridas Project. 
Working groups which included participants from a broad range of expertise were 
organized around specific areas such as natural resources and the environment, water 
resource development, human resource development, spatial organization and agricultural 
development, economy, science and technology, development policy and 
implementation, and models of citizen participation. These groups were further 
subdivided into focus areas. 1bis kind of organization provided a structured form for 
detailed investigation and debate into the wide range of" needs" that had to be addressed. 

In the process of identifying these needs, the integrated .methodology called upon 
members of the research teams to bring together previous studies and update outdated 
information. The final result was a methodology which can be applied not just to the 
Northeast but to other semi-arid regions of the world. The proposed development 
strategy focuses on radically improved water management and rebuilding the regional 
economy around existing strengths and opportunities. Following this study, various 
states in Northeast Brazil have begun to implement recommendations developed by the 
project. 

An NGO, the Esquel Foundation, was the creative vision and nurturing force behind 
Aridas, and was largely responsible for the existence and the success of the project. As 
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an NGO formed specifically to promote sustainable development, Esquel had both the 
institutional flexibility and the nonpartisan political independence to spearhead such an 
innovative initiative and to ensure its political sustainability. The case of the Aridas 
Project thus serves both as an inspiration and as an education to other NGOs in the 
process of formulating regional development strategies and establishing alliances with the 
public sector. 

Rio Grande/Bravo Coalition 

Over the last several decades, the Rio Grande basin has witnessed some dramatic 
changes, including establishment of industry in the region, rapid increase in basin 
population, and increasing competition for water resources between irrigated agriculture 
and cities. These changes have exacerbated the pressure on available water resources in 
the basin. 

The sharing of freshwater resources across political boundaries has historically been a 
source of conflict. In the case of the Rio Grande (Rio Bravo in Mexico), the conflict 
between the United States and Mexico dates back to 1848 and continues on, in one form 
or another, to the present. Over the intervening years various treaties were implemented 
apportioning Rio Grande waters between the United States and Mexico. Periods of 
severe environmental stress, such as droughts, only served to increase the competition 
between stakeholders in each nation and in their respective regions, further straining 
ecological, social, and political relations. These periodic crises keep the issue of future 
availability of water--of both sufficient quantity and acceptable quality--at the forefront 
of bilateral relations. In addition, water conflicts between New Mexico and Texas, as 
well as between Mexican states, further complicate matters. Beginning three years ago in 
Northern Mexico, and spreading this year to Southern Texas, the region is experiencing a 
severe drought-the first major drought to test the adequacy of the water supply system 
in the region now that it has a vastly increased population. 

In 1991, the Houston Advanced Research Center (HARC) convened a conference to 
discuss the impacts of climate change at the regional level. 
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Conference attendees from 

the Rio Grande Basin discussed how to use the resulting information for their region. 
After returning home and talking to other basin residents, they decided that focusing on 
water and development, rather than on future climate change, would be more responsive 
to the sense of urgency shared by citizens of both nations residing in the basin. 
Consequently, an agenda was set to investigate the future availability of water and future 
economic changes throughout the basin, and the interaction between the two. 

It was evident that for any practical benefit to be derived from the effort, alliances with 
local stakeholders were essential. Indeed, this was a critical step in overcoming local 
skepticism that just another study of their region would be done. Therefore, HARC-a 
nonprofit research consortium-facilitated the project not in a research mode, but by 
developing local and region-wide citizen groups. Over time, seven such groups were 
created in major population centers along the river, all developing their own programs, 

13 



but also all working together in developing basin-wide initiatives. Because the Rio 
Grande, for half of its course, forms the border between Mexico and the United States, 
several of the organizations have binational membership. Native American tribes also 
participate. 

A major advance was made in May 1994 at a basin':"wide conference in El Paso, where a 
range of sustainable development issues regarding water, health, education, and economic 
development was discussed. At this conference participants decided to form a small 
basin-wide NGO. This organization would serve to collect and disseminate .information 
and provide a forum for the exchange of stakeholders' views and concerns. 

Perhaps the single most important outcome of the Rio Grande initiative is the realization 
that natural resources do not recognize political boundaries. Management of natural 
resources, such as water basins, that are shared by different jurisdictions must be 
organized in concert with all concerned stakeholders, no matter what their economic 
status or ethnic, political, or national representation might be. The establishment of an 
international NGO provided the administrative, political, and logistic mechanism for 
organizing the vast network of information, interests, and stakeholders on both sides of 
the border. Instead of alienating its original membership, increased institutionalization 
of this body has made it possible for more people to have access to more funding and . 
resources, and ultimately provides the recognition and legitimacy necessary to lobby for 
lasting improvements in management of natural and human resources in the basin. The 
case study demonstrates that a new NGO, explicitly created as part of the initiative, is 
helping citizens of the basin to become familiar with sustainable development issues and 
to develop their own projects. 

Mackenzie .Basin Impact Study (MBIS) 

The Mackenzie Basin Impact Study (MBIS) is unique in this collection of case studies in 
that it is not a sustainable development project per se, but rather a study of the potential 
impact of climate change (global warming) on a region. The Canadian drought of 1988 
and record-breaking high temperatures observed throughout the world in the 1980s were 
a stimulus for many climate change studies in Canada, one of which was MBIS, which 
focused on a sparsely populated region in Northwest Canada with a sizable aboriginal 
population. 

The MBIS case was one of the first efforts to seek the input of stakeholders into a 
scientific and technical study. Originally, MBIS was designed as a conventional 
scientific and technical integrated assessment. Eventually, given aboriginal peoples' 
concerns regarding their future, it evolved into a scientist-stakeholder collaboration. 
Initially, the scientists were wary of having to collaborate with the aboriginals, fearing 
that scientific integrity would be impinged upon by local demands. As the study 
progressed, however, the scientists began to appreciate the input of the aboriginal 
communities, especially with regard to their intimate knowledge of the environment. 
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At the heart of the MBIS organizational structure were interdisciplinary working 
committees. These committees brought together scientists, government officials, 
business leaders, and members of aboriginal communities to assess the potential problem 
of climate change. The success of MBIS was, in large part, a result of the work these 
committees did in integrating data from the physical, biological, and social sciences with 
information from the aboriginal people, government, and the business sector. 

Aboriginal NGOs were central to the project. By helping determine not only the aspects 
of the environment that would be studied, but also, in many instances, the scope of the 
study, these organizations ensured that the scientific studies would address local peoples' 
concerns. Realizing that it would be impossible to study everything, the indigenous 
people, through their NGOs, controlled much of the research process, thus ensuring that 
the studies would concentrate on .those issues and regions critical to their future. An 
interesting outcome was that some indigenous groups (such as the Dene Nation) 
institutionalized certain controls on outside research concerning their communities and 
formalized the groups' rights to the final product of such research. Thus, the aboriginals 
no longer were the mere subjects and objects of study, but rather became the ones who 
defined the research topics and sponsored community-focused research and development 
efforts. 

The MBIS report contains useful information for the researcher who wishes to study 
native communities. In such communities, outsiders, such as researchers, government 
officials, and development promoters, must gain the trust and acceptance of the local 
people. MBIS researchers found ways to do this that could be instructive to other 

· researchers and planners. In one case, a researcher found acceptance by getting involved 
in community games, and in another case, a researcher found that networking-gaining 
the confidence of one community member and receiving referrals to others-proved to be 
highly effective in opening several doors. 

In summary, the MBIS case study will be helpful to both outsiders and indigenous people 
interested in (1) studying local problems, (2) creating the basis for establishing more 
equitable research relationships, and (3) ensuring more directly applicable research foci. 

Technology-Based Sustainable Development: SELF, China 

Technology can be an important ally in the quest for sustainability. This case study 
examines how a promising technology can provide an alternative to traditional 
unsustainable consumption patterns. It also illustrates how a quiet revolution can be 
brought about by leveraging existing resources from within the community, instead of 
relying completely on overseas aid. 

The Soiar Electric Light Fund (SELF) is a nonprofit charitable organization based in 
Washington, DC, whose mission is to promote and facilitate the use of nonpolluting solar 
energy systems for rural electrification in developing nations. At the moment, SELF 
focuses upon areas that currently are not connected to their respective national electricity 
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grids. In time, it is hoped that widespread use of solar power will replace conventional 
pollution-generating electric power plants. 

Set in rural China, this case study describes how SELF brought solar energy into the 
homes and the lives of Chinese cattle herders and agricultural peasants. It examines 
how one NGO was able to leverage initial seed money from U.S. donor agencies into a 
sustainable revolving credit fund that enabled the purchase of the solar energy systems by 
the herders and peasants. 

This case study provides an insight into solar power as appropriate technology serving the 
potential energy needs of rural areas of developing nations. It is, however, the 
commercial viability of the project through creative financing and local management that 
is the most interesting aspect of the operation. Lack of funds is often bemoaned as a 
constant constraint faced by organizations that desire to bring development and a better 
way of life into poorer rural areas. The success of SELF is a practical demonstration of 
how to surmount this difficult barrier. 

Empowering Stakeholders: Narmada Bachao Andolan, India 

The story of the Narmada Bachao Andolan (NBA) is different in many ways from the 
other case studies in this collection, in that it is not about how to plan and implement a 
service or production-oriented project, but rather about the formation of a movement to 
resist the implementation of a nationally and internationally funded megaproject that was 
felt by the local citizens to be inimical to their interests. 

After years of planning and negotiations between the state governments of Gujarat, 
Maharashtra, and Madhya Pradesh, construction was ready to commence on the Narmada 
Valley Project; yet, during this entire period, no one had thought it necessary to consult 
the people that were to be most affected by the project: the thousands of peasants and 
tribals that would be displaced from their habitats and resettled in strange, often hostile 
surroundings. Indeed, it was assumed that these people would, in the words of one state 
minister charged with overseeing the project, leave their homes "like rats from their 
holes" when inundation from the construction of the dams began. 
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However, groups of committed activists were determined to fight the combined power of 
the union and state governments, the international funders, and other vested interests to 
secure for the displaced persons an adequate and just compensation. Thus started a 
movement that in a few short years would spur intense debate the world over about top
down development planning, and wide-ranging institutional reviews of the environmental 
and human-rights impacts of large hydro projects. 

Central to the success of the Narmada activists was their ability to mobilize the most 
directly affected stakeholders (the displaced people) into action. This was not easy to do 
with a largely illiterate and impoverished population that felt completely powerless 
before the massive government machinery that was poised to destroy their traditional 
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homeland. However, through numerous public meetings in which these stakeholders 
were patiently given explanations of their rights, and by filing legal appeals on behalf of 
the stakeholders in the Indian courts demanding just and appropriate compensation 
according to the law, the NGOs involved were able to slowly mobilize local stakeholders 
to stand up in a sustained campaign for their rights. 

The NBA was a complex protest involving confrontation at various levels aimed at 
achieving maximum impact. Grassroots mobilization was important and integral to 
gaining momentum, but equally, if not more important, was the media focus the activists 
were able to attract, especially at the international level. This was achieved through the 
staging of mass demonstrations by forming strategic alliances with international 
environmental and human-rights groups, notably the U.S.-based Environmental Defense 
Fund and the U.K.-based OXF AM. 

How the Narmada agitation was able to empower and mobilize indigent peasants and 
tribals to successfully oppose such mammoth institutions as the World Bank is an 
instructive and inspirational story for any organization that is committed to empowering 
and mobilizing disenfranchised stakeholders to fight for a more sustainable future. 

Many critics have argued that sustainable development is merely the latest buzzword in 
development debates, that it is merely a wordy compromise between the interests of 
business and environmental groups with little to offer that is new or remarkable. We 
disagree. Sustainable development is an approach which has caused people to reflect on 
the road we are following, and it has the potential to help people make the decision to 
change course. It is true that sustainable development is not a radical revolution, but it is 
a sign along the road showing there is another way to go. 

Guidelines for Structuring Sustainable Development Initiatives 

In the past, new development projects were planned by experts working with other 
experts. Citizen input was sought, if at all, after plans had been completed. In the United 
States, this approach to planning of new facilities and programs began to change a 
quarter century ago with the passage ofthe National Environmental Policy Act of 1970 
(NEP A). The law made it mandatory for federal agencies to prepare an Environmental 
Impact Statement (EIS) before public funds could be spent on new facilities. Initially, this 
was often no more than a formality. Over time, however, the courts, in many instances 
acting on behalf of concerned citizens, insisted on well-thought-out impact statements so 
that an EIS could make a difference in final decisions about the location and size of new 
projects, or even determine whether the facility would be built or not. As a result, a good 
EIS is now seen as containing two types of information-expert opinions and citizen 
views about potential impacts of the proposed project. As the impact statement process 
improved, and other countries developed similar instruments, experts learned to integrate 
information from different fields, and citizens became full-fledged participants. 
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Sustainable-development planning builds on this foundation. All of our case studies 
illustrate the importance of well-structured processes for organizing two tasks: (1) citizen 
participation, and (2) information gathering and analysis. In some instances the two 
tasks merely coexist, with little attention given to linkages between them. But in several 
case studies, especially those dealing with technically complex issues, the two tasks are 
skillfully linked. This becomes critically important when the information component is 
large and requires work by a multidisciplinary scientific team. Under those conditions, in 
the past, experts would routinely take over the entire process and present a completed 
plan to public agencies who would implement the project. The people for whom the 
project was intended were largely left out of the process. This is no longer acceptable. 
While experts are important in sustainable development planning, they must not work in 
isolation or relegate citizens to the second rank. The regional development projects 
studied in this volume---Aridas, the Rio Grande Basin Coalition, and MBIS-provide a 
good illustration of the new way of carefully orchestrating continued interaction between 
stakeholder input and expert analysis. 

Citizens by themselves cannot possibly assess the severity of resource shortages~ health 
risks, or environmental degradation. They need assistance. But help must be given in a 
"gentle," not overwhelming or condescending fashion. This is an unfamiliar role for 
scientists in development projects. A central convenor or facilitator is needed to organize 
and link inputs from citizens and experts. Nongovernmental organizations 
knowledgeable about a community or region are ideally suited to serve as project 
convenors and facilitators. Creative vision, stable popular-based leadership, and the 
ability to persevere through periods of institutional growth and crises are important 
qualities of a successful convenor. Ideally, a convenor stays with a project throughout its 
lifetime. Since project development and implementation can take several years, the 
temporal and organizational continuity of the convening institution throughout this period 
is critical. As the project moves from planning to implementation, the role of the 
convening organization changes. At the outset, the convenor is often the single leader, 
responsible for defming and planning the project. During the implementation stage, 
leadership is more decentralized and muted, taking the form of facilitation and 
coordination. Toward the end, the convenor may again take a lead role in evaluating 
executed processes and formulating plans for follow-up activities. 

In principle, any organization can play the role of convenor. In practice, however, 
nonprofit, nongovernmental organizations bring clear advantages to this task. A key 
advantage is that they are, by definition, independent from governmental initiatives (past 
and present) and therefore not as vulnerable to shifts in the political climate as some 
governmental programs. This administrative and financial independence aid in building 
trust among stakeholders who see governmental programs as either directly partisan or 
linked to previous and perhaps unsuccessful initiatives. In addition to being independent 
of the government, NGOs tend to be small and unbureaucratic. Unencumbered by the 
high overhead and administrative complexity of a large employee base, they are better 
prepared to experiment with innovative organizational processes as well as nontraditional 
programs and projects. This independence and flexibility make it possible for them to 
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Figure 1.1 Two-Track Model 
for Structuring Sustainable Development Initiatives 

Track 1: CITIZEN CONSULTATION 

Step 5 

Planning 

Step 1 

Step4 
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Implementation 

Step 3 

Track 2: EXPERT INPUT 
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bring people from different organi:mtional cultures (labor, government, business, the 
media, and universities) to the same table, search out common intea"ests, and find 
alternative ways of resolving disputes and establishing future processes. 

On the other band, NGOs are often underfunded and understaffed. It is important, 
therefore, that adequate funding be secured dming project planning, prior to actual 
implementation. 

Using citizen consultation and expert advice as the key components of sustainable 
development planning, we can chart the process as a linked two-track model (see Figure 
1.1). 

I.U.king Citizen Input and Expert Advice: Tracks I and ll 

In the remainder of this chapter we use figure 1.1 to explain what we learned from the 
case studies, and the literatun; about structuring smtainahle development initiatives. Our 
model, by necessity, suggests a more orderly process than we found in most cases. Some 
projects skipped one step or another', and others addressed some tasks only implicitly. 
The teclmical research component was not present, or needed, everywhere. But in all 
cases we saw the interaction between infounation and participation, and feedback from 
one to the other'. It is this opportunity for constant~ and for structured 
communication between citizens and experts, that gives the sustainable development 
process its unique and powerful characteristics. 

What is being proposed in this model is the establishment of a two-way interactive 
process in which "citizens" and "experts" are put into dialogue with one another. This 
dialogue serves not only as a sharing/exchange of scarce/needed resources and capi1al 
(mfonnationaL teclmical, human, and financial), but also as a critical procedural and 
political step in the synthesis of positions, ideas, and approaches previously separated 
(conceptually and procedurally) within the development process. 

We empbasire that both tracks are needed and should be organized as parallel and 
interdependent activities. While each track should have its own separate identity and 
produce its own record of activity, both should maintain ongoing communication with 
each other, meeting on a regular basis to evaluate their progress, exchange relevant 
information, and discuss future activities. It must be acknowledged that while the 
overarching goal of those working within each track may be the same (e.g., improving 
quality of life, preventing climate change, alleviating poverty or drought), very often the 
immediate interests, work, and language of each may differ significantly from the other. 
These differences can lead to mi.sunderstandi or a sense tbat the other's work is 
irrelevant or inapplicable to the immediate problems at hand. The convening NGO can 
play a pivotal role in helping to translate needed information and helping each track to 
understand the relevance and potential applicability of the other's -work. 
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In order for this process to work, those involved need to find a way of transcending 
polemic and oversimplified "top-down" or "bottom-up" approaches and language and 
begin to work on refining a more interactive process which acknowledges the integral 
role of both local "indigenous" and technical "expert" knowledges. It must be 
recognized that in order to make informed decisions and accurately plan for their futures 
within the ever-changing context oftoday's societies, citizens will need the results of 
scientific assessments about specific conditions and trends in their region. Studies of 
population growth, availability and management of natural resources, social and health 
conditions, and economic indicators and prospects are basic resources necessary to make 
such decisions and plans. However, access aloneis not sufficient. Local citizens must be 
able to understand this information, recognize relevant trends and issues, and know how 
to use this knowledge to lobby and plan for change. 

It is the job of the convenor to ensure that the information collected by participating 
experts is presented to citizens in a form that they can assimilate--precise, objective, and 
in language that is easy to understand. Knowing that they must present their findings to 
the general public forces experts to conceptualize their work in a more applied way. 
Although this is not always an easy process for researchers, it is one which, given the 
limitations in research funding, is becoming increasingly necessary. Research, whether 
technical or social, which cannot be understood by the layperson is of extremely limited 
use to communities struggling to better understand and to change their situation. If not 
understood, this information--f"elevant as it may be to a given situation-is not likely to 
be taken into account when assessing options and opportunities for the future. 

Within this model, the most sustainable visions of the future are based on community 
values and aspirations. After all, it is the members of the community who in the long run 
will decide whether to continue or abandon a given effort. The best way to make 
researchers and planners cognizant of these values and aspirations is, early in the 
planning process, to conduct consultations with different sectors of the population or, if 
present, a broad-based community group. Understanding the competing interests which 
exist within different populations and ordering priorities based on perceived needs entail 
a complex process. Deferring to community input at this stage reduces researchers' risk 
of 1) imposing plans which will eventually be abandoned by locals because of their lack 
of relevance or " local interest" or 2) becoming unwittingly embroiled in factional 
conflict. Again, convening organizations can play a central role in this process by 
organizing initial and subsequent citizen consultations and establishing a communication 
network to update 1) researchers on changes within the community relevant to their work 
and 2) community members of progress in and results of the research. 

Citizen Consultation 

The conventional definition of public outreach consists of disseminating research results 
at the end of a project. Experts complete a study and then make the information available 
to the people. It is then up to the community to make use of the information. Sustainable 
development projects follow a different path. First, they involve citizens not at the end, 
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but from the very beginning and throughout the project In important respects the 
citizens, not the experts, are the final authority. They decide about a vision for the future 
around which their community will be built. They define the characteristics of a 
desirable development scenario. Their knowledge is also needed to define the most 
pressing unmet needs which the planned development could help to alleviate. 

Expert Input 

Information and analysis are critical for sound sustainable development projects. In some 
instances, it is sufficient to have this task performed by agency or project staff. For more 
complex projects, help from natural and social scientists and from engineers is needed. 
This presents a challenge for the convenor. Many of the best scientists are the product of, 
and must function within, a professional system which rewards independent inquiry and 
makes a distinction between theoretical and applied research, valuing in many cases the 
fomier more than the latter. In addition, many find it difficult to work with fellow
scientists from other diSciplines and have little experience working in multidisciplinary 
teams. These hurdles have to be overcome to provide useful expert input into sustainable 
development projects. In recruiting scientific assistance, the convenor must not only 
consider scientific expertise, but also willingness to work in an interdisciplinary team and 
with citizen groups. It has been our experience that first-class scientists are increasingly 
eager to participate in "civic research" of the kind described here, yet are often frustrated 
by the lack of experience and standards that can guide this work. 

Guiding the Development Process: A Step-By-Step Feedback Loop 

The achievement of a successful sustainable development project can be characterized by 
several distinct but integrated steps. The process is ongoing, with the last step, follow-up 
actions, providing feedback to inform and fine-tune the ongoing implementation as well 
as the starting point for a new cycle of activities. It is this continuing feedback which 
helps to ensure that the development process will be truly sustainable, because 
implementation is guided through time by the stakeholders and is thus responsive to 
changing needs and conditions. 

Step 1-Planning 

The first step in the development process covers the period of gestation-from initial 
concepts to a detailed work plan. During the planning phase, citizens are consulted about 
the project and plans are made about how to organize citizen input during the 
implementation phase. Experts are brought in for an initial sensitivity analysis, as 
explained below. 

In some of our case studies, namely Chattanooga and Portland, Aridas, the Rio Grande 
Basin Coalition, MBIS, and First Nations, this phase took as long as two or three years. 
Careful planning pays off later and is essential for putting in place the necessary political 
and financial support the project needs to get off the ground. After the project is first 
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sketched out in back-of-the-envelope fashion, planning becomes more formal. In some of 
our projects, the NGO serving as convenor assembled a planning team, representing 
different skills and backgrounds. 

The first major task in the planning step is to scope the project~efine the issues on 
which the project will focus. The two case studies located in semi-arid climates
Northeast Brazil and the Rio Grande basin-clearly illustrate the scoping function. 
During months of preliminary interviews with local residents, agency officials, and 
potential funding sources, the leadership groups in both projects determined that a 
sustainable development effort would pay special attention to two major obstacles to 
sustainability in these regions-scarcity of water and widespread poverty. Scientists call 
this a sensitivity analysis. Whether by formal scientific analysis, or through assessment 
of community knowledge, it is important to identify early on the special vulnerabilities of 
the region. To identify one or two "critical factors," and use them as organizing 
principles for the entire project, provides focus and clarity to the subsequent steps. 

Step 2-0utreach and Coalition Building 

Following the creation of an initial work plan, the results of initial research into the 
scope, goals and implementation of the proposed activity are brought to the attention of 
those who should know. Contacts at several levels need to be made. The people who 
will be impacted by the project need to be consulted and offered a structure for 
meaningful participation in all stages of the project. Potential funding sources need to be 
identified. Public agencies, at all appropriate levels of government, need to be brought 
into the planning process. Strategic partnerships are the key to skillfully passing through 
this stage. Since NGOs rarely possess in-house the resources and skills required to 
implement larger-scale projects, they often take on the roles of convenor and facilitator to 
bring together stakeholders, development organizations, and funders. 

Although traditionally treated as a marginal concern, broad-based community support 
must be mobilized if the project is to be successful. The convenor should not perform 
this task alone, but include representatives of tracks 1 and 2 in getting the word out, 
explaining the findings, and highlighting the recommendations. 

Step 3-Research 

Depending on the type and scope of the project, assessment and research can be a major 
component requiring many months or a minor activity carried out in the space of a few 
weeks. The Aridas Project, for example, included a large-scale research effort aimed at 
providing a solid base for formulation of policy recommendations. The research was a 
factor to convince national authorities and the World Bank about the urgency and 
appropriateness of proposed development strategies for Northeast Brazil. We propose 
that projects will benefit from conducting a sustainability assessment-a formal effort to 
identify problem areas and possible solutions. Such an assessment, similar in intent and 
format to the environmental impact statement, may one day be recognized as a formal 
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step in appraising smtainable development projects. 

The susminability assessment process begins with convening an interdisciplinary team of 
expeats to assess issues and possible interventions, as well as the impacts of different 
action strategies. In the case of a semi-arid region an asscssmcnt of watrr supply and 
demand, watrr and drought management, as well as watrr quality is at the heart of the 
assessment. Other study components include projections of population growth, economic 
activities, enviromnemal conditions, and social issues (poverty, health, illitaacy, etc.). In 
many cases it is more important to bring together existing information in a 
comprehcosive fashion than to engage in new collection of dam. The key goals are 
iutegtation of data from di.ffa:eut fields and analysis of interactions and feedbaclcs among 
issues This is a difficult art, and few scientists have experience in conducting integrative 
assessments. Yet it is essential for sustainable developmeut planning. The main 
questions to be answen:d are: (I) What are the most setbitive development risks the 
region is exposed to? (2) What options exist for improvements? (3) What strategies for 
action are suggested by the assc ssn aent? 

Ba:anse a more sustainable future requires time to be reached, many projects look two, 
three, or four decades into the future. This requires reliable population projections as a 
base. Sketching out aitrmative fatwes is often done with the help of scenarios-a set of 
quantitative and qualitative "'pictmes" of plausible conditions in the future. A baseline 
assessrne:ot, describing cmrent conditions, is the Slart:ing point. From there, a fust 
sceoario-"' Business as Usual" -looks at futme conditions keeping everything coostaot 
except population growth. This scenario ex1ects no basic cbanges in policy, poverty 
rates, or income distnDntion. By c:ootrast, a "Suc;tainable Future" scenario assumes 
significant cbanges in other' variables, such as income per capita, poverty and illitaacy 
rates, access to watrr, and envimnmeutal protection. A third sceuario may deal with a 
special contingency, such as a recurrence of severe drought conditions, or a changed 
climate as a result of global warming. 

The result of the sustainability assess~•lf!llt leads to formulation of region-specific needs 
and goals, and a plan for a specific course of action. Depending on circumstanoes, 1his 
may be a broad development strategy or a detailed plan with task descriptions, 
identification of human and financial resources needed to implement the project, and 
statements about desired outcomes. Defining the desired project outputs allows the WOik 
plan to be divided into manageable components that detail activities which, when 
collectively carried out, would ensure the completion of the project. This is genenlly 
referred to as Work Breakdown Structure (WBS), and it helps planners to make resource 
allocation decisions such as srafling. Whatever the format, the planning process must 
accomplish the goal of defining the broad concept of smtainable development in the 
specific tenns of the community or region. The example ofBiankouma in COte d'lvoire 
demonstrates how locals can flesh out a still nascent government plan, transfon:ning it 
into a mecbanism for local community developmeut and organimion. 
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Step 4-Integration and Implementation 

Tracks 1 and 2 will both result in one or several reports, or statements of findings and 
recommendations. Integration of the two products is initially performed by the convenor. 
It must then be approved by the stakeholders. As demonstrated by Aridas and MBIS, this 
is most efficiently done at a final workshop or conference where results are summarized 
and recommendations formulated. Following this, a final work plan is devised paving the 
way for implementation. 

Implementation is the process of creating the assets and institutions that will enable the 
sustainable development of regions and communities. Obviously, this is the most 
important phase of the project. Here the ideas spelled out in the work plan are translated 
into reality-or at least as closely as possible. Implementation efforts should be focused 
around four broad areas. Many worthwhile projects never reach the implementation 
stage, primarily because funding did not materialize. Many others fail at this stage for a 
variety of reasons, but primarily because they ignore the importance of community 
participation and the linkages between the environmental, economic, institutional, and 
sociocultural aspects of the region. 

Projects that do move forward will have established an organizatio~ structure for each 
of the two tracks. Citizen input can be organized through a standing committee, or in the 
form of successive events such as workshops, conferences, and hearings. At a minimum, 
an oversight or steering committee is useful, because it provides continuity and can help 
with midcourse corrections. A more broadly based citizen committee is even better. If 
the technical effort needed for the project is large, experts are best organized in working 
groups, each addressing one of the substantive areas highlighted by the sensitivity 
analysis. 

Even more than at the planning stage, an approach appropriate to local conditions is 
critical at the implementation stage. Project implementation must be sensitive to local 
environmental, economic, institutional, and sociocultural factors to be sure of a 
reasonable chance of success. 

Strong two-way communication channels between stakeholders in the community or 
region and experts and policymakers must be maintained. For most development 
projects, in particular those which focus on people and their skills rather than on the 
creation of physical assets, success is predicated upon constant redesign during the 
implementation stage. Enough flexibility should be built into the implementation work 
plan to change procedures and goals based upon preconceived notions if and when they 
are proved to be inaccurate. This is particularly important where local people are 
expected to participate fully in project activities. Indeed, the highly acclaimed Aridas 
Project was, in essence, a holistic approach to regional development that created 
institutional frameworks and networks between technical and policy experts and local 
stakeholders in order to facilitate communication and feedback to address future 
problems as they arise. 
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As much as possible, project implementation should draw upon community resources to 
reduce the project's dependency upon external resources. Not only does this engender 
feelings of stakeholder ownership and participation, but also creates learning 
opportunities within the community. An added advantage of utilizing community 
resources is that the project remains cognizant of local constraints and is more pragmatic 
in scope and expectations. 

At the implementation stage, the most demanding tasks for the convenor are ( 1) to 
facilitate citizen participation by convening and following up on meetings, workshops, 
and conferences; (2) to assist the research teams with administrative tasks; and (3) to 
organize a program allowing for timely and repeated interaction between the two tracks 
of citizen and expert input. Chattanooga and Portland, the Aridas Project, the Rio Grande 
Basin Coalition, and Narmada are four cases that clearly reflect this process. 

Step 5-0peration 

Implementation should not be confused with operation. Implementation puts in place the 
institutional structures necessary to initialize the project. This is the responsibility of the 
convenor. The actual operation of the project must be the responsibility of the 
community itself. Outside agencies must not be solely responsible for operation. In some 
cases, the operating requirements are simple, and community organizations can be 
established and delegated the responsibility. In other cases, outside skills may be 
required. In such cases, the community must be responsible for raising the funds required 
to pay for such skills. A common pitfall in development projects is the assumption that 
the convenor or facilitator will also act as operator. This has often resulted not only in the 
creation of dependency, but also of a sense of disengagement within the community. 
Keeping the community responsible for operation helps in reducing the need for outside 
funds. It also ensures that projects remain realistic, given local economic and social 
constraints. Indeed, a true gauge of the appropriateness and utility of a project can be 
gathered through a community's desire to take up the challenge of operation. 

For example, for an irrigation project that consists of a dam, implementation would entail 
amongst other things building a consensus in the design of the dam, the water distribution 
canals, and the actual construction of the dams and canals. Operation, on the other hand, 
would entail the maintenance of the dam, the distribution of water from the dam, and the 
monitoring of the system. This does not suggest that the dam has to be mechanically 
operated by the community. It obviously takes skilled professionals to do so. However, 
the community must be involved in these activities. When we talk about the 
sustainability of the dam in this context, we are not talking of the 
environmental/ecological sustainability of the region, but of the success of the project. 

Step 6-FoUow Up 

A successful project must make an impact in the real world. Ideally, the convenor should 
become a part of follow-up actions, or at least an attentive observer of how the 
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community moves forward on the recommendations made by the project. In Chattanooga 
and Portland, the city governments bought into the projects and made significant 
investments to change conditions according to the wishes expressed by the citizens. In 
Northeast Brazil, the state of Ceara passed legislation to implement the recommendations 
made by the Aridas Project, and the governor of the state used the project to serve as a 
blueprint for action during his four-year term. In the Rio Grande basin, a binational 
NGO was created to address water and development issues on a continuing basis. In 
India, as a result of citizen input, a large water project was revised to meet the concerns of 
the people, who had concluded that the costs were higher than the benefits. Thus, 
significant action can follow from sustainable development projects that, by themselves, 
start out small and with limited resources. 

The case studies show a great variety in linking Tracks 1 and 2-informal consultation, 
formal meetings, joint working groups, workshops and conferences, or surveys of 
community priorities. The important point is that both activities receive equal attention 
and that communication between them is maintained throughout the life of the project. 
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Chapter 2. Sustainable Cities: 
Chattanooga and Portland, U.S.A. 

Margot Clarke, Corene Kendrick, and Shelley Wallace 

Introduction 

This is a tale of two cities: two modem American cities facing modem American 
problems. In many ways they are very different from each other, but both cities share one 
fundamental characteristic-each has made efforts to shape its destiny in response to new 
challenges. 

The cities are Chattaiiooga, Tennessee, and Portland, Oregon. Chattanooga, until recently, 
was considered to have the worst air quality of any city in the United States, and 
businesses and residents alike were fleeing the city. Portland, on the other hand, had 
become one of the most desirable places to live in the nation, but growth was threatening 
to destroy the very qualities that made it so attractive. The two cities thus represent the 
polar extremes of causes of change in urban America. Chattanooga, experiencing "white 
flight" and urban decay, was left to rust as heavy industry moved on. The exact opposite 
is now happening in Portland, where an influx of high-tech manufacturing and 
information services is replacing its traditional timber- and fishing-based industries. As a 
result, Portland finds itself caught in an ironic situation as the strain of new residents 
threatens the environmental and societal riches attracting them to the area. 

In both locations, local leaders, concerned citizens, business and charity groups, and 
governmental and nongovernmental organizations (NGOs) came together to make a 
change. They recognized that in order for their communities to prepare for the twenty
first century, they had to assess their problems and solve them through development that 
would be sustainable. Although Chattanooga's use of sustainable development was 
reactive to long-term problems, and Portland's was proactive to solve problems that were 
brewing, the two cities mesh well as an integrated case study. Portland and Chattanooga 
have approached sustainable development from completely opposite experiences and 
starting points, but are arriving at the same destination, a sustainable community. Their 
common vision is a city where quality of life is enhanced and sustained into the future. 
This study reviews their processes, looks at what has been accomplished, and attempts to 
draw lessons from their experiences. 

Chattanooga 

Chattanooga, Tennessee is a mid-sized city (population 152,466) on the banks of the 
Tennessee River. Historically a heavily industrialized rail center, Chattanooga has always 
relied on manufacturing for its well-being. While fueling economic prosperity, industry in 
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Chattanooga also had its costs; a 1969 Depaitmeut of Health, Education, and Welfare 
(HEW) study of Chattanooga's air quality found that it was the city with the poorest air 
quality in the nation. Downtown air pollution was so bad that it was not umJSIJ81 for 
residents to drive v.ith their headlights on in the middle of the day. Other mban problems 
common to many American cities also were evident. By the mid-19705, the city was 
afflicted v.ith ~ unemployment, and an exodus to the submbs as industries relocated 
and downtown buildings lay abandoned 

In a manner similar to its physical decay, Chattanooga's civic cultme also was 
dctcriorating. While the city always had boasted a strong pbilanduopic community, most 
citizrns labored under the implession that the city was controlled, both politically and 
economically, by a few families. Cbattanoogans of all races (64 pei'CCDt Caucasian, 34 
percmt African-American, 1 percmt Asian) feh disanpowered and diskaiteued about 
their city's future. 

Chattanooga provides an excelleut dtmonsbation ofwbat nn:emed citizeus, in concert 
with public policymakcrs, can accomplish. This case study was chosen because of the 
city's wide citizen participation, its conccm for social issues, and its focus on protecting 
the enviromnem wbile also providing employment for its citizeos.. 

~Sebdioas 

By the early 1980s, enough of Chattanooga's politiciam and leading citizrns were 
~ about the city's future that they began to meet weekly to discuss problems and 
potmtiaJ. solutions. More than ooe 1nmdred community leaders participated at one time or 
another, providing perspectives from a broad spectrum of Chattanooga's diffetent civic 
organimions, ~and clmrches. These groups spanned racial as well as cJass 
boundaries. 

After much discussion and obselvation of oda cities in similar predicameu1s, the group 
fanned Chattanooga V cuture, a nonprofit orgarri:mtion dedicatl:d to geno:atiug positM 
change tbroogb. citizen invon-emeot in community decisiomnaking. Comistmt with 
Chattanooga Venture's mission, the group appointed a broad-based governing board of 
60 members. Funding for Chattanooga Venture came from the Lyndhurst Foundation of 
Chattanooga. 

At its peak in 1994 Chattanooga V cnture had a full-time Slaff of four and several 
committed voluot.eels. Although it had obvious ties to city leadership, the orgarri:mtion 
also had strong relationships with the business and pbilanthropic communities in 
Cbauanooga. City Council members, the Mayor, business l~ and foundation 
presidents all played equally important roles in turning the visions of Chattanooga 
residents into realities. Private money funded several of the most succx ssful projects 
associated ~ith Chattanooga's redevelopment. 
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Vision2000 

In 1984, Chattanooga Venture launched Vision 2000, a project that brought together 
citizens from all walks of life to build a consensus on what Chattanooga could be like in 
the year 2000. Planners of the effort solicited citizen participation through radio, print 
ads, and word of mouth and took great care to encourage wide participation, even sending 
buses to minority neighborhoods on meeting nights. Participants in the process accurately 
reflected the income distribution and racial makeup of the city. 

Vision 2000 consisted of a series of citizen meetings at the University of Tennessee
Chattanooga. Each meeting was divided into three parts: the general session, discussion 
groups, arid a summary session. During the general session, a moderator gave instruction 
and inspiration, and then gave the question or issue for the evening. Discussion groups 
consisted of eight to twelve citizens and a local volunteer facilitator who was careful to 
write down every idea mentioned by participants. In the summary session, the collective 
group reconvened and the ideas of each discussion group were compared.

1 

After 20 weeks of these "visioning" sessions and the participation of over 1, 700 people, 
40 goals were identified in areas including health care, housing, education, community 
relations, economic development, environmental issues, recreation and quality of life, 
transportation, government services, and historic preservation (see Appendix A, The 
Goals of Vision 2000). 

Vision 2000 did not end when the visioning process was complete. In fact, the work had 
just begun. After the goals had been established, Chattanooga Venture helped volunteers 
form task forces to organize and implement projects aimed at achieving the goals. The 
groups were responsible for designing an overall plan for each project, developing a 
management structure that would ensure success, and gaining financial support. City 
leaders and members of the Chamber of Commerce also involved themselves in 
recruiting investors for public-private partnerships. Chattanooga Mayor Gene Roberts 
lobbied Governor Lamar Alexander and, within six months, the State of Tennessee 
awarded $9 million to support some of the capital improvement projects targeted by 
Vision 2000. 

Chattanooga Venture played another important role, that of incubator and facilitator for 
some of the task forces, projects, and nonprofit organizations. When groups were getting 
started, Chattanooga Venture provided office space, telephone lines, and the guidance of 
its staff. Although initiated out of pure necessity, incubation grew to be a vital part of 
Chattanooga Venture's mission. Examples of incubated groups and projects include 
Chattanooga Neighborhood Enterprise, Partners for Academic Excellence, and the 
restoration of the Walnut Street Bridge. 

In all, 223 projects arose out of the Vision 2000 process, including the Tennessee River 
Park, Tennessee Aquarium, Bessie Smith Hall, Family Violence Shelter, Human 
Rights/Human Relations Commission, Chattanooga Neighborhood Enterprise, renovation 
of the Walnut Street Bridge and the Tivoli Theatre, and a commitment to upgrade all 
substandard housing in the city. By 1992, 85 percent of the goals had been met, 1,381 
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permanent and 7,300 temporary jobs had been created, and $793,303,813 had been 
invested in Vision 2000 projects by the public and private sectors. 

2 

The importance of Vision 2000's success cannot be discounted. Not only did it improve 
the quality of life for Chattanooga residents, but it also motivated citizens, planners, and 
city leaders to work together. Chattanoogans saw what they could accomplish, and their 
success inspired them. 

ReVision 2000 

With so many of the goals accomplished, in 1993 Chattanooga Venture organized another 
community-based effort to capitalize on the momentum created from Vision 2000. The 
aim of the new effort, ReVision 2000, was to re-examine and refine the original goals 
(see Appendix A) that had been identified. 

The planning process for ReVision 2000 began in February 1992. During this time, the 
steering committee designed each step of the process, including plans for promotion and 
printed materials, ancillary activities, research, fundraising, and steps needed for 
implementation. Forty-three companies, seven foundations, .and 92 individuals provided 
total funds of $252,395 for the project. 

ReVision 2000 Chattanooga Venture clearly defined the principles which would guide its 
planning process. They were as follows: 

1. Create a process open to all. 

2. Recognize and preserve every idea. 

3. Rely on the wisdom of the community. 

4. Respect both the simplicities and complexities of community. 

5. Eliminate all barriers to sincere and honest dialogue. 

6. Understand the strengths and limitations of community building. 

7. Seek workable solutions. 

8. Insist on diversity. 

9. Accept responsibility for the consequences of the vision. 

10. Promote trust. 

With these principles in mind, Chattanooga Venture conducted a series of assessment 
workshops. Citizens familiar with the Vision 2000 process met to assess progress the 
community had made since Vision 2000 and to suggest areas for attention. The work of 
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the committee was divided into six areas: play, places, work, government, people, and 
CIVICS. 

Next, Chattanooga Venture recruited and trained 150 volunteers to act as facilitators at 
the public meetings. The facilitators would be on hand to help participants think about the 
future, avoid domination of the meetings, and ensure that all ideas were recorded. 
Concurrently, Chattanooga Venture began a civic education campaign. Volunteers widely 
distributed literature describing ReVision 2000 and inviting public participation. 

The kickoff process for the public phase of ReVision 2000 began in January 1993. 
Citizens were invited to brainstorm ideas at any of the nine public meetings held on 
different dates around town. Eleven hundred people participated, creating 2,559 ideas. 
Next, five organizational meetings were held to build new community goals from the 
ideas gathered in the brainstorming sessions. More than 300 citizens participated in this 
phase, distilling the ideas into 27 goals with 122 recommendations on how to reach them. 
Each of the five meetings concentrated on one of five specific topics: places, work, 
government, people, and play. Finally, a Vision Fair was held in April 1993; here, the 
goals and projects were presented to the public at large. Citizens were invited to review 
what had been accomplished and to make suggestions. The event drew hundreds of area 
residents, many of whom had not attended previous meetings. The areas that generated 
the most ideas and interest were education, economic development, sports, the 
environment, and parks/greenways (see Appendix B, The Goals of ReVision 2000). 

Vision and ReVision 2000 changed the way that Chattanooga residents felt about 
themselves and their city. The effort was effective in bringing together citizens from 
different backgrounds and uniting them in a common effort, breaking down barriers of 
race, class, history, and geography. In 1983, a study by the Batelle Corporation described 
Chattanooga as a divided city where social isolation and powerlessness paralyzed the 
citizens. The public "visioning" process initiated by Chattanooga Venture helped 
overcome the feeling of powerlessness and succeeded in creating a shared vision that 
integrated social and economic concerns. As one volunteer explained it: 

Vision 2000 broke down the barriers. We had a very divided city-divided by 
class, race, history, and geography. We had a mindset about the power structure, 
about who's powerful and who's powerless in this community. And it was so 
dominant in our thinking that we were paralyzed from action. So when we were 
all invited to the table to participate in creating a new vision for the city, we 
looked around and we saw so many people and such diversity that it broke down 
the myth of how things get done. Since [Vision 2000], we have had experiences 
working together that help us understand each others' cultures better.3 

Lessons Learned 

The citizens and organizations of Chattanooga, over a period of more than a decade, have 
undergone a transformation. The process of creating and implementing Vision 2000 and 
ReVision 2000 has brought about major changes in the life and spirit of the city. Whereas 
before, Chattanooga's citizens accepted decisions made in a top-down manner, they now 
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expect to have a major input in all decisions affecting tbe future of their community. 
Cbaltanooga Venture bas taught residcuts how to set goals, and then how to 'WOik 
collectively to realize those goals. 

The lessom learned from Chauanooga Vemme include tbe need for community-wide 
participation, tbe value of padDei'Sbips between tbe public and private sectors, and the 
oec:essity of balancing vision and action. 

Ca -ily-W"Me P.,;r;p.w-

From the beginning, Cbauaoooga Vemme was COIDIIlitted to involving the community to 
the maximum c:xtmt poss1"bbe. The me• til~ tbe "visioning" sessions, the distribution of 
infoonation throughout the community, and the training ofwl:untecz facilitators all aimed 
to expand 1he involvement and ounmitmcnt oftbe gcnenl public. Citizen input aadcd a 
feeliog of o~ aod tbus led to action. Chattanoogans bmed that the fastest and 
most effccti~ way to get S10IDdhiDg accomplished was to do it 1bemselves.. In this way, 

• • ..a.... • d the . . . for . catazaos .-,a nnneL pnonbeS action. 

Having a vibraut, ftmctioning city is an asset not only tO the public atlarg~ but also to 
hnsiness GcaiDg help and cooperation from the private sector and having the bnsine;s 
COIIIIIlUIIity involved with the citizemy in planning for the future can make the diffi:reuce 
between success and failure of a project with wide scope and imJ'8d. Demonstrating the 
bea:fits of investing in tbe COIIIIIlUIIity, as well as showing a positive commitment to the 
eoonomic wdl-being of pivate otganiDtioos, can lead to beDdicial partnerships. 

~ofY'ISiM aul.A.diM 

Goals that come out of "visioning" sessions are too broad to motivate or direct actual 
changes. In addition, goal-setting without tangible accomplisbments leads to 
discomagement. By bmtking down the goals of VISion and ReVISion 2000 into small and 
separate projects, ci1i2ms saw the tasks as more manageable and aclrievable. Moreover, 
every completed project built confidcuce and motivated citi2J:us to tackle the next project. 

Although it was extremely successful, Chattanooga Venture esscutially no longer exists. 
Having achieved its original mission, the nonprofit organimioo is slowly disbanding. 
When asked if sbe regretted the passing of Chattanooga Venture, its fonner director (and 
cmrmt City Couocilwomao). Mai Bell Hurley, said, "I think that it is refreshing to see an 
agency come into being to solve a problem, solve it, and then sumet when the WOik is 
done ..... 

At the same time that Chattanooga Vemme was busy involving citizens, City Hall was 
looking toward Cbaltanooga~s economic future. In decline for many years, downtown 
Cbaltanooga v."BS full of brownfield sites with no prospective tmaots The city was 
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decidedly noncompetitive. Listening closely to what Vision 2000 participants said, 
however, city leaders, led by City Council member Dave Crockett, seized upon a unique 
opportunity for Chattanooga's future economic competitiveness: the environment. 
Indeed, a recurring theme during the Vision 2000 process had been the environment and 
the importance of the Tennessee River to Chattanooga. Citizens repeatedly voiced 
concern over the polluted state of the city's natural resources. 

In 1991, Chattanooga officially adopted the strategy of becoming an "Environmental 
City," an international center for environmental education, research, and business 
activity. To achieve this goal, the Mayor and County Executive appointed a diverse task 
force and an Environmental Director to outline a plan, while the Chamber of Commerce 
led the initiative to develop policy recommendations. The resulting plan, called "Target 
96," included 94 detailed recommendations and the steps to complete each. The 
recommendations encompassed ecology, economy, education, networking, research, and 
a national environmental executive conference center. The timetable included short-range 
goals to be accomplished by 1996, mid-range goals for completion by 2000, and long
range goals to be finished by 2005. The following organizations play crucial roles in 
Chattanooga's economic strategic plan: 

1. River Valley Partners is an economic development agency charged with 
integrating public and private forces for strategic economic development. In 1994, 
River Valley Partners set forth an aggressive economic strategic plan with the 
environment as one of its central themes. The agency also has solicited wide 
citizen and stakeholder participation in creating its development plans and 
initiatives. In addition to initiating development in Chattanooga, the agency also 
manages over $25 million worth of public properties. 

2. The Chamber of Commerce adopted the business of the environment as its 
operational theme. The communication center for sustainable development 
activities in the community is housed at the Chamber. 

3. The Convention and Visitors Bureau has aggressively sought to promote tourism 
and conventions with environmental themes. Plans are in the works for an 
environmental convention center. 

While the term " sustainable development" was not used in Chattanooga until recently, 
"Target 96" was a first step in that direction. Pursuing an environmental strategy assures 
that Chattanooga will continue to preserve its natural resources while developing policies 
that create new jobs in the business of the environment. 

Equally important to Chattanooga's sustainability, Target 96 drew on the goals outlined 
by the community during Vision 2000. Although Target 96 was implemented top-down, 
it was based on information gathered from the bottom-up. 

The following are brief descriptions of some of the city's programs that contribute to its 
sustained development. Chattanooga started this process as a polluted city with shortages 
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of affordable housing, jobs, and clean industry programs designed to make the city more 
sustainable. 

Electric Bus Technology 

Chattanooga's electric bus program grew out of a request by the Mayor for a traffic 
circulation system that would curb the growth of downtown parking lots and encourage a 
more profitable and sustainable use of the land. In 1992, the Electric Transit Vehicle 
Institute (ETVI) purchased the first two battery-powered buses and leased them to the 
Chattanooga Area Regional Transportation Authority (CARTA) to use in a shuttle route 
linking the Tennessee Aquarium with other areas of downtown. An "intercept parking 
system" now encourages drivers to park in strategically located garages and use shuttles 
rather than cars. 

Chattanooga's system created jobs for drivers and those involved in the research, 
development, manufacturing, and testing of the buses. The shuttle boosts the city's 
downtown economic development, and quality of life is enhanced by the use of a 
nonpolluting mass transit system. Chattanooga has become a model for electric buses; 
hundreds of representatives from around the world have visited the city to study its 
electric transit project. Electric bus technology contributes to Chattanooga's sustained 
development by creating high-quality jobs in a growing industry that provides pollution
free public transportation. 

Recycling and Job Training 

A partnership between the City of Chattanooga and Orange Grove (a nonprofit workshop 
for people with disabilities) allows Chattanooga to recover materials from the community 
waste stream and return them to the manufacturing stream. This program helps to develop 
a "waste-based economy" and reduces the dependence on nonrenewable resources. In the 
process, recovery of recyclable waste at Orange Grove's Recovery Facility becomes a 
viable job for those who have a difficult time finding employment, and waste is 
recognized as a resource. 

The Recovery Facility receives recyclables from about 55,000 Chattanooga homes, plus 
the collections from municipal, community, and corporate drop-off centers located in the 
area, diverting millions of pounds of waste from landfills. The recycled products. coming 
out of Orange Grove help to sustain local businesses, as they benefit from the low cost 
and high quality of the recovered paper, all of which is used regionally. According to 
Orange Grove, by using low-tech processing, the operating cost of Orange Grove is 
roughly one-tenth the amount currently spent by other mid-sized cities. s 

Teen Pregnancy Prevention 

Designed to address the growth of teen pregnancy in East Chattanooga, the Harriet 
Tubman Express project evolved from the work of a Chattanooga Venture task force. 
Located in the low-income Harriet Tubman housing development, the Express program 
draws from a network of public and private services and resources. 
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The Express program serves small groups of young women, aged 12 to 18, over an 
extended period. All of the girls live in the Harriet Tubman housing development, and 
mentors are identified from within that community. It is the program's philosophy to 
address mindpower first and foremost-followed by education about physical sexuality 
and contraception. In 1993, East Chattanooga had the highest number of teen pregnancies 
in the area. In the past three years, there have only been three pregnancies in the Harriet 
Tubman Express. 

Housing 

Chattanooga Neighborhood Enterprise (CNE) is a private, nonprofit organization with a 
mission to develop, finance, renovate, and manage affordable housing for Chattanooga's 
and Hamilton County's low-to-moderate-income citizens. The success ofCNE is 
grounded in a unique public-private partnership created to address the needs which result 
from Chattanooga's serious housing problems. Public support comes from federal, state, 
and local entities. Sources of private funds include charitable foundations, financial 
institutions, businesses, and private donors. Services that CNE provides include home
purchase and rehabilitation loans, new housing, homebuyer education programs, and 
neighborhood and community revitalization. CNE also promotes urban in-fill by selecting 
existing inner city areas for projects. Orchard Village, a 58-home site developed by CNE, 
received the 1994 Urban Land Institute Award for Excellence in Small Scale Residential 
Development after the project revitalized a blighted inner city area.

6 
In 1995, the 

Neighborhood Reinvestment Corporation ranked CNE as the nation's number-one 
provider of affordable housing to low- and medium-income families. 

7 
This and the 

preceding program illustrate the role of social initiatives as part of the sustainability 
movement. 

Urban Forestry Program 

Re-introducing trees and plants to the urban setting has been incorporated into the Urban 
Forestry Program. This program provides trees and shrubs to the community and 
manages the "greening" of parks, greenways, cemeteries, and the 1,1 00 linear miles of 
public rights- of-way. Once again, cooperation between the public and private sectors 
brings benefits to the city: trees and shrubs are grown at a nursery as a private donation, 
then distributed by the city's Urban Forester. The greenery is provided without cost to 
volunteer beautification programs, neighborhood initiatives, and public parks. In 1993-
94, more than 1,450 trees were provided to the community by this project. The objectives 
of this program are not only the beautification of the city, but also prevention of further 
degradation of creeks and watersheds and use of greenways as living laboratories to teach 
children and adults the value of protecting wetlands and other sensitive natural areas. 

8 

Eco-Industrial Parks 

The South Central Environmental Technology Complex demonstrates sustainable 
development practices in former industrial sites downtown. The complex fosters the use 
of environmental technologies, leverages public and private investments, and attracts 

39 



environmentally sound businesses and services. Because the area is crucial to the future 
livability of the city, several public meetings and a design wmkshop with over I 00 people 
participating were used to develop concepts for the complex. These include: 

I. a zero-emissions zone where the waste of one business becomes the fuel for 
another; 

2. an ecological research center wbich serves as a biological remediation facility as 
well as incubator, educational resource, and visitors center; 

3. an enviromnen1al conference and training center to complement the cmrent 
expansion of the Chattanooga Trade Center; and 

4. housing, greenways, commercial development, and electric transit interfacing 
with downtown. 

Chattanooga's efforts toward achieving sustainable development have brought not only 
an improved quality of life to the city's residents, but also national and international 
attention. Chattanooga was the only U.S. city highlighted by the 1995 United Nations 
COnference on Best Practices. In addition, Hamilton County was one oftbree recipients 
of the 1995 National Association of Counties President's Leadership Awards for 
Sussainable Development. In 1995, Chattanooga also hosted the President's Council on 
Sustainable Development, which chose the city as a case study. The city's proposed eco
industrial park project was named a demonstration prototype. Secretary of Energy Hazel 
O'Leary said, "I am blown away by Chattanooga. This city is proving itself a model of 
sustainable development planning for the nation and the world" 9 

As with materials which combine to make a street, Chattanooga's road to sustainable 
development has been paved with several important efforts. Chattanooga Venture's 
Vision and ReVision 2000 initiatives inspired citizens to take control of their future, 
while community input and involvement provided the support needed for Chattanooga's 
city leaders to pursue an unconventional economic strategy. In addition, public and 
private organimions, both for-profit and nonprofit, provided es..certial fimding for 
Chattanooga's efforts. Without these three elements working together, none of what 
Chattanooga has accomplished would have been possible. 

Portland 

Portland, with a population of 437,398, is the largest city in Oregon and is the seat of 
Multnomah County, located in the northwestern comer of the statt; south ofVancouver, 
Washington. Portland straddles the Willamette River, about 10 miles (16 kilometers) 
from its confluence with the Columbia River. The city lies about 65 miles (1 OS 
kilometers) inland from the Pacific Ocean, and its deepwater port serves oceangoing 

10 
vessels. 
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The city's largest industries are high-tech manufacturing and wood processing. The city 
of Portland, along with the entire Pacific Northwest, is transforming its economy from 
timber and fishing to an economy based on more sustainable uses of resources. Portland 
has participated in programs to move and retrain workers from jobs that delete natural 
resources to jobs that sustain resources, and the city is a national leader in environmental 
technology initiatives. 

11 

The regional government, known as the Metro Council, developed the "Metro Region 
2040" plan for future regional land use and planning. Citizens and NGOs, together with 
regional government officials, created a growth concept. A projected 1 million new 
residents will be living in the area by 2040. The plan accommodates this 70 percent 
population increase with an addition of only 7 percent in urban land supply. This will be 
accomplished by increasing housing density through a reduction of yard space, 
encouraging more mixed-use development, constructing light-rail stations at 
neighborhood hubs, and by creating an urban growth boundary. 

The Portland case study was selected because of the active citizen and stakeholder 
participation in the planning process, and because of the unique nature of the regional 
government structure. The case study was also chosen because of Portland's proactive 
approach to planning, aiming to prevent urban sprawl, pollution, and a declined quality of 
life before these problems actually occur. 

The Story 

In 1978, citizens of the Portland voted to form a new regional government authority, the 
Metro Council (known as Metro), which would consist of directly elected members and 
representatives from the region and an Executive Officer. The state of Oregon did not 
have to authorize the establishment of the Metro Council, but the local governments did 
have to cede some power to the regional government. Because citizens had voted 
overwhelmingly for the Metro's creation, the local governments had to go along with the 
people's wishes. 

In 1996, Metro served 1.1 million residents in the urban and suburban areas surrounding 
Portland, including Clackamas, Multnomah, and Washington Counties. Metro is 
responsible for the regional aspects of transportation and land use planning and for 
management of the regional parks and greenspaces, solid waste services, and regional 
convention and sports centers. Metro is not a taxing authority, but instead gets its 
revenues from management of the public utilities, from trash services, and from ticket 
receipts at the convention and sports centers. The council has the authority to compel the 
region's cities and counties to change their plans and policies if they conflict with issues 
of regional significance. The Metro Council is the only regional government of its type 
and structure in the United States. 

Metro's Role in Growth Management Planning 

Oregon state law requires Metro to develop regional land-use goals and objectives. In 
1991, the Metro Council adopted Regional Urban Growth Goals and Objectives 
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(RUGGOs). RUGGOs provide a policy framework for guiding Metro's regional planning 
program, and they also provide a process for coordinating planning in the region to 
maintain the Portland area's livability. 

In 1992, Portland citizens voted for a home-rule charter, the right to self-government, for 
the Metro region. This codified Metro's role and responsibility as the primary authority 
for regional planning. This charter included a requirement to develop a" Future Vision," 
a nonregulatory document outlining a vision about maintaining the livability of the 
region. In Metro's growth-management planning program, the Future Vision represents 
the broadest geographic, social, economic, and environmental view of the region. 

Citizens had complained to their Metro representatives that the goals in RUGGOs and 
Future Vision were vague and not specific enough to offer clear guidelines for regional 
planning. Therefore, Metro initiated its Region 2040 growth management program to 
explore how the Portland area might accommodate expected growth dwing the next 50 
years (to 2040) and to link land-use and transportation planning. 

NGOs Involved in Regional Planning 

Some of the NGOs which became involved in the regional planning process were 1,000 
Friends of Oregon, Sensible Transportation for People (STOP), and Common Sense. 
These groups were a result of citizens' complaints that the existing growth management 
was vague and lacked enforcement power. They participated in the planning process as 
special-interest groups whose focus was on environmental and land use issues. Citizens 
.of Portland did not want their city in 50 years to mirror Los Angeles' sprawl and traffic. 
Instead, they questioned the need for additional growth, and pressured Metro planners to 
take a proactive approach to planning-in other words, to anticipate, plan for, and prevent 
problems before they occur. This can be contrasted with the situation in Chattanooga, 
where there were existing environmental and economic problems to be addressed, and 
where citizens and public officials were in a reactive, rather than a proactive, mode of 
behavior. 

Urban Growth Boundaries 

An important tool in managing regional growth is the urban growth boundary (UGB), a 
line that defines the portion of the region that is or that can be urban. Mandated by 
Oregon state law, Portland's UGB was adopted originally in 1979 and is a 364-square
mile area that contains 234,000 acres and includes 24 cities and the urban portions of 
Clackamas, Multnomah, and Washington counties.

12 
State law requires that enough land 

be available inside the UGB to meet the expected need during the next 20 years. No 
development can occur outside of the UGB.

13 
The amount of land still available for 

development is evaluated periodically, and land is to be added within the boundary only 
when it is based on a demonstrated need for more urban land, and alternatives such as 
possible "infill" in existing central areas have been exhausted.

14 
Once a need for 

expanding the UGB is demonstrated, the area selected for the addition must be shown to 
be superior to other areas for this purpose. u Additional state regulations require "urban 
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reserves," or areas of land outside the UGB held in reserve for an additional 30 years, to 
be added if needed. 

The UGB is intended to encompass an adequate supply of land that can be efficiently 
provided with city services such as roads, sewers, and water lines to accommodate 
expected growth. The urban growth boundary is an important tool for planning because 
by identifying land for urban uses within the .boundary, rural lands outside the boundary 
can be protected. The primary objectives of the urban growth boundary are to plan and 
promote the efficient use of urban land, to improve the efficiency of public facilities and . 
services, and to preserve prime farm and forest lands outside the boundary. 

Whether or not the UGB will be expanded, and by how many acres, will depend on how 
well planners accommodate growth within the urban growth boundary. The growth 
concept, as adopted in December 1994, encourages compact development along transit 
lines within the currentUGB to reduce land consumption and the need to convert rural 
land to urban use.

16 
The growth concept adopted by the council designated 22,000 acres 

outside the UGB to be studied as potential urban reserves.
17 

The criteria that Metro uses 
when designating urban reserves include ease of providing sewer and water services and 
the ability to avoid lands zoned exclusively for farm use. In addition, Metro considers 
criteria such as accessibility to jobs and housing. Analysis of potential urban reserve areas 
was underway at the time of this writing. 

The Framework for Creating and Analyzing Alternative Plans 

As mentioned earlier, the 1992 Metro Charter passed by voters· had the requirement that 
the city develop a document, known as "Future Vision," outlining a vision about 
maintaining the livable region. "Future Vision" was rather vague, and citizens and NGOs 
lobbied Metro to create a more concrete growth plan, to be known as Metro Region 2040. 

However, to arrive at one urban growth plan for the next half-century, the planners 
decided, in the spring of 1992, to begin with several plans, in order to weigh the 
advantages and disadvantages of each. Each plan, or "concept" as the planners called it, 
started with a base of the current growth situation, and then had three different paths 
down which the region could progress. The purpose of using the growth concepts was to 
show how growth in the region was likely to occur under each scenario. Each concept 
was designed to be quite different from the others, so that the ideas could be tested in 
different settings and in different contexts. The concepts were not intended as plans to be 
implemented immediately, but rather as tools to calculate the consequences of each 
pattern, and as aids to identifying tradeoffs so that citizens could decide how to realize 
their most important values. 

The first concept, Concept A, examined how the region would develop if current sprawl 
continued, and the UGB simply was expanded to accommodate population increases, 
with some compact development along light rail and bus routes. Concept A assumed that: 

1. 55,000 acres would be added to the urban growth boundary; 
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2. 74 perca11 of homes would be single-family, and 26 pc:n:ent 'WOUld be multi
family; 

3. 4,500 acres of buildable land would be set aside for open spaces; and 

4. three JXoposed new highways and a :radial high-capacity transit sysllm would be 
built. 

The second SN'Jl8Tio, Concept B, would keep the existing urban growth boundary while 
poviding an intr:osive mass transit system and a more compact and efficient use of 
existing urban land. The assumptions under Concept B \W:I'e that: 

1. there would be no new highways; 

2. 60 perca11 of homes would be single-family, and 40 pc:n:ent "WOUld be multi
family; 

3. 7,000 acres of buildable land would be set aside for open space; 

4. there would be a ciiCom.fi:laJti as wdl as a radial light-rail system; 

5. growth would be accommodated in~ along proposed and existing high
capacity transit lines and would be concentrated along conidms where frequent 
bus scmce was JKOPOSCd; and 

6. additional density would occur in undeveloped lands within the pesent urban 
growth boundary. 

The third altcmative, Concept C, was known as the "satellite city" concept, because it 
recognized that neighboring cities outside of the metropolitan area could be considered as 
potmtial areas for significant amounts of growth, with the :rcmaindc:l' of the projected 
growth going imide of the existing urban growth boundary. Concept C assumed that: 

1. up to one-third of the growth of the region would be located in neighboring 
towns; 

2. the three proposed new highways "WOuld be built; 

3. 69 perca11 of homes would be single-family, and 31 pereeot would be multi
family; 

4. 4,500 acres within the UGB would be set aside as open space; and 

5. there would be a moderate level of high-capacity transit.
11 

As the planners, together with citizens, grassroots organizations, and local gov~ 
developed and refined the three concepts between May 1992 and May 1994, two more 
ideas became apparent. F~ they should forecast where current growth practices would 
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take them. This trend pattern would be called the baseline case. Many citizens questioned 
the need for, or the acceptance of, any growth at all. They felt that Metro's approach was 
biased toward favoring growth and had a common assumption of accommodating growth. 
They asked Metro and the NGOs to include a "slow growth/no growth" component in 
their work. As a result, the planners added to their technical analysis an examination of 
whether the area had to grow and whether it would be feasible to stop or slow growth. 
The "no-growth" option was later discarded as unfeasible, in part because Portland 
experienced rapid population growth, and also because Metro planners realized that it 
would be unconstitutional (and illegal) to prevent people from moving to the city. 
However, the planners saw that they could take a page from the "slow/no-growth" plan, 
and that the local governments in the area could make it less attractive for new businesses 
to move in by reducing the amount of tax abatements and " sweetheart" deals for 
businesses looking to relocate. Therefore, the participation and input of the citizens was 
important, because planners could see what their concerns were, and integrate them into 
the designs for the Portland of the future. Planners knew that the slow-growth option was 
the most attractive to citizens, and it was the plan they used, thus proving that the 
participation of the people of Portland was not token participation. 

Building-Blocks for Creating a Preferred Alternative 

Using what they learned from technical analysis and from discussions with local 
governments, stakeholders, and citizens, the planners identified some building blocks 
necessary for constructing a preferred alternative plan. These building blocks included: 

1. satellite cities separated by greenbelts and urban reserves; 

2. greenspaces and natural spaces within urban areas; 

3. compact development in centers around high-capacity transit stations; and 

4. development that is accessible to transit use, bicycling, walking, and driving. 

Transportation building-blocks included networks of major arterial roads and highways, 
as well as "collector" roads and local streets. Light rail was seen as providing the 
foundation upon which the region could structure its anticipated growth. Using these 
building blocks, the planners created a list of tradeoffs to illustrate the choices between 
expanding the urban growth boundary or creating more compact land-use patterns. These 
tradeo:ffs were presented to citizens in mailings, town hall meetings, open-house public 
forums, and on the free rental video that they could check out at Blockbuster Video. 
Citizens were then given an opportunity to provide feedback, and to "vote" via surveys 
and response cards, on what they were willing to give up and what they wanted to keep. 
Public opinion and feedback determined the trade-off route the planners would take. 

Adoption of the Metro Region 2040 Growth Plan 

The Metro Region 2040 growth plan was adopted by the Metro Council in December 
1994. The plan encourages compact development and higher densities along transit lines 
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within the current urban growth boundary, to reduce land consumption and the need to 
convert rural land to urban uses. This is a slightly modified version of Concept B, as 
described earlier. In the plan's cover letter to citizens of the area, the Metro Council 
members wrote: 

The regional policy direction and growth management philosophy couched in the 
concept proposal have as their primary objective the one pre-eminent value we've 
heard over and over from you: We must preserve our access to nature while we 
work to build better communities. 

19 

The adoption of the growth plan symbolized the region's commitment to sustainability. 
Planners spent countless hours listening to and working with citizens and grassroots 
organizations, in order to integrate their suggestions, ideas, and solutions into the plan for 
a sustainable community for the twenty-first century. This can be seen in the adoption of 
the slow-growth, mass-transit-centered plan that citizens had endorsed and preferred. 

The Road Traveled 

The Portland case study differs from many of the others described in this volume, in that 
an NGO was not the primary and key actor in the program. The Metro Council, a regional 
governmental body, was the chief organizer. However, the impetus for the creation of this 
body and the subsequent planning were due to citizens and small NGOs, which demanded 
that the Metro Council be more specific in its plan to accommodate projected growth over 
the next 50 years. 

It is interesting to note that it was a regional government, not a local or state government, 
that developed Portland's urban growth plan. Because the problems of urban sprawl, 
increased suburbanization, and the conversion of farm and natural lands into concrete and 
buildings generally are not limited to within the city limits of a community (e.g., the 
"white-flight" phenomenon), it is necessary to have cooperation among the various local 
governments. It is not sustainable to abandon older buildings in the central cities 
(" brownfields") and continually develop virgin lands in the suburbs (" greenfields" ), 
because this only exacerbates existing transportation, resource use, and pollution 
problems. In addition, this abandonment of the central communities is unsustainable, not 
only from the ecological and economic standpoints, but also from a social standpoint. The 
three pillars of sustainable development are the environment, the eeonomy, and society; a 
regional body can compel the municipalities to realize that they cannot run away from 
problems in any of those three areas by moving to a new neighborhood. 

An overarching regional government with broad citizen input and the authority to enforce 
decisions forces all of the communities to recognize that their futures are intertwined. 
Whether or not adding another layer of government bureaucracy would be feasible for 
many regions, it seems that numerous cities that do not have such a structure in place for 
regional cooperation sorely need it. In the United States, Los Angeles, Houston, Detroit, 
and Washington, D.C. are just a few cities that come to mind. 
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Consulting Stakeholders 

In late June and early July of 1994, interviews were conducted with 45 stakeholders. In 
this particular instance, the stakeholders consulted were leaders. Metro staff and the 
consultant team of Cogan Owens Cogan and Pacific Rim Resources selected the pool of 
potential interviewees from a broad range of perspectives, both organizationally and 
geographically. The interviewees included professional, civic, community, business, 
educational, and environmental leaders from throughout the metropolitan region. 

Following a format similar to the questions used in flyers sent to citizens, the stakeholders 
were asked to rank whether they agreed or disagreed with the growth management 
strategies set out in Concepts A, B, and C. Each stakeholder was asked to explain the 
reasoning behind his or her particular viewpoint. Each interviewee also had the 
opportunity to describe a preferred alternative, discuss implementation issues, and advise 
the planners on the most important issues that should be considered when deciding on a 
recommendation. 

These interviews were considered a separate effort from those in which planners spoke to 
large groups of citizens. The opinions of these leaders were not given more weight than 
the opinions of ordinary citizens~ rather, they offered planners an opportunity to explore 
issues in greater depth than time and group-size constraints had allowed in the previous 
interviews. 

Spreading the Word 

Appendix C, "Metro Council2040 Summary ofPublic Involvement Activities," provides a 
timeline of the outreach efforts ofMetro and NGO planners. They used many tools in their 
outreach program to measure regional values and to gauge citizen opinion. These 
techniques included distributing an informational video for free rental at commercial 
outlets, a random-sample regional survey, stakeholder interviews, local government 
workshops, open houses, two regional growth conferences, newsletters, written response 
cards, and other region-wide surveys conducted to determine what people deemed 
important and their understanding of the issues. The objectives of the public involvement 
process were: 

1. to inform and secure input from the public regarding the tradeoffs associated with 
the range of growth concepts~ 

2. to provide creative and meaningful opportunities for public response during the 
concept shaping, evaluation, and decision-making processes~ 

3. to increase the number of citizens knowledgeable about growth management issues 
and the Region 2040 program~ 

4. to expand the range of public involvement beyond levels in earlier phases~ 

5. to increase the involvement of local, state, and federal officials and members of the 
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business community; 

6. to promote greater public awareness ofMetro through the Region 2040 program; 
and 

1. to link the Region 2040 program with other planning programs.• 

The planners got a higher -than-anticipated response. indicative of a successful. multi
faceted program that achieved its stated objectives. The exact number of respondents for 
each technique is listed in Appendix C. 

TIU'IIilrg ldetts illto Action 

Upon the December 8, 1994 adoption of the Metro 2040 Growth Concept, a timeline for 
implemeutation of the program was developed. The timeline has three stageS: adoption. 
refinement, and implementation. The components of the adoption ~ which was 
completed on December 8, 1994 with the act of adopting the ahemative plan, were: 

1. to approve Resolution 94-2040; 

2. to describe the Growth Concept refinement process; 

3. to determine areas to study as potential urban reserves; and 

4. to emphasize policy considerations for Growth Concept refinement. 

The major components of the refinement stage. scheduled from Decembel- 1994 to June 
1995, were: 

1. to adopt a vision statement that adds further consideration of the needs of cbildreo, 
housing, education, arts and culture, civic life, rural lands, and urban communities; 

2. to consider additional local government and public comments and suggestions; 

3. to test the Growth Concept with further analysis; 

4. to develop improved transit, bicycle, and pedestrian forecasts; 

5. to review redevelopment and infiD projections; 

6. to determine urban-reserve needs; and 

7. to select urban reserves from those under study. 

The third stage, implementation, was scheduled from July 1995 to December 1995. Major 
components of the process were: 

I. to adopt urban reserve area designations; 
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2. to incorporate the refined Growth Concept into RUGGO; 

3. to adopt an updated Regional Transportation Plan; 

4. to adopt Rural Reserves protection inside the Metro jurisdictional boundary; and 

5. to draft a Regional Framework Plan. 

Resources 

The Metro Council funded most of the research and planning for the Region 2040 project, 
with additional funding coming from the state of Oregon and the U.S. Department of 
Transportation. The Metro Council's funds come from excise fees on solid waste services 
and revenues from ticket sales to events at the Convention Center (which the Metro 
Council owns). The Metro Council had a staff of planners which, in addition to the 
volunteers and employees of the partner NGOs, performed the research and analyses 
necessary to develop the program. 

Lessons Learned 

Metro Council, 1,000 Friends of Oregon, and other NGOs have learned several valuable 
lessons from their experience in creating the Metro 2040 plan. The lessons include the 
need to involve the public in planning, to work with other groups, to use existing statutes 
and regulations as a starting point, and to maintain dialogue with opponents. 

Public Involvement Is the Key to Success 

Discerning the wishes of the public is essential to establishing a plan that can contain 
significant changes in development patterns and still be approved and carried out. A 
variety of creative methods was used to solicit public opinion. These methods included 
providing the program video for free checkout at commercial outlets, mailing well
designed and easy-to-understand surveys to residents, and holding a series of" open 
houses" in the region to invite citizen discussion and participation in the planning 
process. At these meetings, extensive notes were taken of the discussions, and many of 
the ideas and suggestions offered by participants were integrated into the Metro 2040 
plan. 

In addition, Metro officials found it useful to present citizens with several different 
growth plans as a starting point for discussion. The planners included for discussion the 
"no growth/slow growth" option, which citizens had requested. Although the "no 
growth" option had to be discarded because of its unconstitutionality, the ideas of the 
citizens were integrated into the discussion and can be seen in the modification of the 
proposed plan, with its focuS on central development, in-fill, and mass transit. The fact 
that the "no growth" option could not be used should not be interpreted to mean that the 
Metro Council planners disregarded public input. The amount of time and effort spent by 
citizens, NGOs, and government officials to limit the boundaries of growth in a 
constitutional manner demonstrates this. 
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As a result of proposing several alternatives for discussion, the planners learned that none 
of the concepts standing alone would work as a preferred growth management strategy. 
Each had good and bad characteristics that had to be weighed, considered, and combined. 

Working with Other Groups Is Essentilll 

The Metro Council planners knew from the start that there was no way they could 
accomplish what citizens had requested from them without help. Therefore, NGOs and 
other nonprofit organizations were recruited to assist in coordinating research efforts, 
facilitating public outreach, and deciding what the future of Portland should be. The 
cooperative work between NGOs and local government helped balance the planning 
process, and increased public awareness and involvement. 

Maintain a Dialogue with Opponents 

Businesses and developers could not, of course, be left out of the planning; in addition, 
planners knew that setting up the business sector as "the enemy" would be unnecessarily 
divisive. As a result, opinions and input were solicited from these groups as another 
sector of the public, but they did not drive the discussion of regional planning, in part 
because of overwhelming citizen support for sustainability. The Portland example shows 
the positive results of viewing opposing groups not as potential enemies, but rather as 
potential partners in promoting sustainable development. This is not to discount the 
power and influence of moneyed interests with large economic clout. But, including them 
in the dialogue, and in the construction of realistic, yet still potentially profitable, 
scenarios that addressed public concerns, emphasized their place in, and involvement 
with, the community. 

The citizens, NGOs, and Metro Council at first encountered resistance from local 
developers, construction firms, and real estate companies. As a result, the planners made 
a concerted effort to include the opposition in all discussions and allow them time to state 
their case. Because the development interests got to hear what the planners and citizens 
were saying, and their motivations for their opinions, it was much easier to find common 
ground. Opponents did not feel excluded from the process, and they were, therefore, 
much more willing to accept the Metro Council's decision than they otherwise would 
have been. Also, many of the construction and real estate interests found that they 
supported much of the plan, once they could speak to the stakeholders and understand the 
ideas and reasons underlying the plan. They came to understand the reasons for wanting 
to prevent sprawl and traffic congestion before they occurred, since it came down to the 
fact that they were residents of Portland, too. 

Use Existing Laws and Regulations 

Because the State of Oregon had already required all cities to plan for urban growth 
boundaries, the citizen call for concrete regional planning had a common base from 
which to work. Planners found it helpful to utilize the state's goals for land use as a 
starting point. 
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Issues and Concerns Not Addressed in the Planning 

There are many factors that the Region 2040 program could not feasibly address. The 
planners often stated that it was important to remember that they had to be realistic about 
their ability to predict the future. The longer the time frame for the planning, and the 
more variables there are, the more uncertain any project becomes. As a result, the 
planners built enough flexibility into the programs and plans to make adjustments as 
required by actual outcomes. 

For example, the planners were reluctant to predict telecommunications and computer 
breakthroughs that could make substantial changes to the communities. In addition, 
possible improvements in transportation could change the variables in the planning for 
rail links. Again, to avoid incorrectly predicting the future, or to avoid not anticipating 
momentous changes in the way people will live, the planners left maneuvering space for 
future citizens and governments. 

Recommendations from the Case Study 

The experiences of Portland and Chattanooga can offer general recommendations to 
NGOs and others trying to implement sustainable development programs. These 
recommendations not only are specific to the two cities, but also are applicable and useful 
to policy and project designers elsewhere. The recommendations are: 

1. Use any and all effective methods to involve all segments of the community in the 
planning process from the start. · 

2. Use the practices of negotiation and dispute resolution to overcome the inevitable 
conflicts and reach consensus. 

3. Wherever and whenever possible, form partnerships between public and private 
organizations. 

4. Maintain the "presence" of the concept and goal of sustainability to foster long
term thinking and public spirit. 

As can be seen from these two case studies, the experiences of Chattanooga and Portland 
have much in common, despite the fact that their initial situations and approaches were 
quite different. The overriding conclusion to be drawn is that involvement of all the 
"players"-the citizens, immediate stakeholders, NGOs, governmental entities, and 
business interests-is key to the success of projects that will affect everyone's future. In 
addition, this very involvement, once started, builds on itself to enhance creativity and 
effectiveness, empowering those involved. 

It must be stressed here that stakeholder involvement, while essential to the process of 
sustainable development, is not an easy task. The brochures, journals, and other works 
written to describe the history of these cities' planning and implementation of the projects 
do not, naturally enough, emphasize or even mention the conflict and dissension which 
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are a normal part of reaching consensus among parties with differing interests. Interviews 
with participants, likewise, lend little insight into the rocky side of the process; this is not 
simply a glossing over of the facts, but is actually one of the results of that process. When 
people have been involved and included, when they have been able to have their say, 
participate in pJanning, and experience the give-and-take of compromising to achieve 
consensus, they become vested in the outcomes. This sense of satisfaction with the results 
tends to erase, to a certain extent, the memories of conflict, because it bas actually 
alleviated the conflict itself. The emphasis bas shifted from differing interests to common 
interests among members of the community-at-large. 

Cooperation between the public and private sectors is characteristic in both locales. 
Although Chattanooga's main organimion was an NGO, and Portland's efforts were 
spawned by a governmental body, in both cases these entities found they could not hope 
to succeed without combining the forces of business, nonprofit organimions, and 
government at multiple levels. Whether initiated by private interests, nonprofits, or a 
governmental organimion, these programs benefited from the different sectors working 
together. 

In this case, one factor making cooperation with government feasible was funding. 
Public-sector financing was especially important in pushing these projects forward. The 
$9 million that the State of Tennessee provided to Chattanooga Venture meant that work 
could be started on some of the capital improvement tasks. More important, though, was 
its role as "seed money"; by the end ofReVision 2000, the investment in the planning 
process and in the resultant community projects was nearly a hundred times that much. In 
Portland, the willingness to commit public funds to help achieve the goals of the Region 
2040 plan bas not yet been well tested. Nevertheless, given that the initiative came 
through a governmental body, it is clear that some amount of public money was spent to 
get things started. 

While it is true that many public entities do not have much (if any) financial wherewithal 
to spend on sustainable development projects, happily this is a case where it truly can be 
"the thought that counts." Not only, as mentioned, can a relatively small investment 
snowball into large amounts of funding from a variety of sources, but often the mere fact 
that the government is interested, involved, and supportive brings an additional sense of 
validation which can, among other things, encourage the participation of other funding 
sources. 

It is undoubtedly significant that the two cities were addressing problems from different 
ends of the urban spectrum when considering the different types of public organintions 
behind the programs. As a rapidly growing city, Portland had to consider the increasingly 
regional effects of its development, while Chattanooga was concerned with reclamation 
and revitalization of a community that was shrinking, if anything. In addition, Oregon 
had existing legislation concerning urban growth and a Council of Governments which 
was more visible than many. These factors may have pointed toward a governmental 
approach to solving the regions dilemmas. 
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Despite the difference, however, between a nonprofit organization and a regional 
governmental body, the fact that the push for the creation of these entities came from the 
grassroots of the communities is of utmost importance. The fundamental lesson from the 
study of these two cities is that when people become involved in civic life and work 
together, then the course ofdevelopment of communities does not have to be left to 
happenstance. Striving toward sustainable development allows for consideration of 
personal goals and aspirations in conjunction with the often forgotten and usually elusive 
concept of"the public good.'' It fosters long-range thinking and breeds communal spirit, 
while overcoming apathy and the sense of helplessness in facing the future. These aspects 
of sustainable development might at first seem like side benefits but are in fact integral to 
the meaning of sustainability, because no city can survive as a group of isolated 
individuals. Without community there cannot be sustainability, and without 
sustainability, a community can be destroyed. 
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Chapter 2. Appendix A 
Chattanooga, Tennessee: The Goals of Vision 2000 

Future Alternatives 

• Create a positive self-image for Chattanooga and Hamilton County. 

• Capitalize on Chattanooga's regional location, and strengthen the image of 
Chattanooga as a distribution and transportation center by expanding and 
coordinating all existing modes of transportation: the riverport, airport, railroads, 
and highways. 

• Capitalize on Chattanooga's history and natural beauty to make it a regional 
cultural center. 

• Reinforce Chattanooga's role as a center for small conventions and family 
tourism. 

Places 

• Provide for a strengthened, vital, and livable downtown with defined boundaries 
and an established framework for design management. Marketing and 
implementation strategies for downtown developments and programs. 
"Downtown is the signature of the community." 

• Establish a comprehensive riverfront development plan which is responsive to the 
natural beauty and the archeological, industrial, and historic significance of the 
river. 

• Develop a coordinated, economically sound, public/private transportation system. 

• Implement a comprehensive plan to alleviate substandard housing through 
neighborhood revitalization. 

• Provide an additional supply of diverse high-quality housing through 
neighborhood revitalization. 

• Provide an additional supply of diverse high-quality housing in and near the city's 
center through investment in preservation, new construction and adaptive re-use. 

• Develop a comprehensive resource management plan which emphasizes 
community standards and which utilizes zoning ordinances and financial 
incentives to encourage and support high-quality community development. 
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People 

• Create a new community-wide organization to raise the community's expectations 
of public education and to heighten awareness of the vital role public education 
plays in the development of social and economic progress. 

• Create a coordinated approach to solve existing problems and reduce future 
problems in air, water, toxic waste, and noise pollution. 

• Establish a coalition of local service providers, law enforcement officials, parents, 
schools, and churches to conduct an intense and continuous campaign to 
recognize and prevent the problems of substance abuse. 

• Start a campaign to raise community awareness and concern for a growing 
number of teen-age and pre-teen pregnancies and their special needs. Take steps 
toward prevention of unwanted pregnancies, i.e., family-life education in the 
schools. 

• Create a wellness campaign to encourage individual responsibility for personal 
health care. 

• Provide a comprehensive Family Violence and Rape Crisis Program and a spouse 
abuse shelter. 

• Strengthen the day-care system to provide additional, affordable care for infants 
and toddlers under three years of age and for children in special situations (shift 
workers, young mothers in school). 

• Establish after- and before-school programs for "latch key" children. 

• Create a local consortium for the coordination of public and private resources so 
as to improve access and financial support of health care for the indigent and 
medically indigent. 

• Establish a human relations commission (city, county, or joint) to originate, 
evaluate, and recommend to appropriate agencies and institutions actions and 
activities to address current conditions. 

• Promote a continued emphasis on public forums to share concerns about human 
relations. 

• Coordinate and strengthen intercultural groups to program events to celebrate the 
diverse segments of the population and to bring them together. Give special 
emphasis to the involvement of children. 

• Establish a local treatment facility for male youth offenders. 
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• Create a more fertile climate for local business, promote faster growth of new 
eoteJprises, and encourage stronger dcvdopncnt of existing btrriness and 
industries. 

• Assure the availability of a labor force which is equipped with knowledge and 
skills required for pcscot and future employmeut oppottunities. 

• Improve the actual and pe:n::eM:d relatioosbip betwrm area management and 
labor 1hrough the foimation of a standing committee of decision makers.. 

• Build an inventory of developed, pe-mned sites for new business and industry to 
provide a greata selection for prospective investors.. 

• Restore, renovale, and update the TIVOli ~as an activity anchor downtown. 

• Bessie Smith Presenration Hall on M.L.K. Boulevard 

• Plan future use of the Memorial Auditorium to provide space for events needing 
facilities between the si2l: of the TIVOli~ and the liTC's Arena. 

• Expmd arts activity and streogthen support and recognition of local artists 
tbrougb increased use and awat~ of nei.ghbothood aod city festivals. 

• Eslablish a major outdoor, multipmpose spmts facility. 

• Develop more mban and nei.ghbothood parks. Encourage more waDcing, biking, 
and jogging trails. Fmpba92e full n:aeation centl2's. Redevelop Warner Paik.. 

• Emure that arts and eut.ertaimneut are accessible to all segments of the community 
through increased underwriting of free tickets and through outreach programs at 
DODtraditiooal times and locatiom. 

• Create a Sports and Parks Authority to recognize and promote Chattanooga as a 
local, regional, and national sports~ whicll takes advantage of the 
community's unique natmal I'CSOUICeS such as the rivers, lakes, and mountains.. 

• Consolidate those govc:unnent services which will result in cost economies and 
better service to the people in our community. 

• Assist in designing and providing a new govemmcnt structure for the City of 
Chattanooga with better checks and balances; with improved tqxesentation 
through separation of legislative and executive po~ with legislative powers 
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vested in individuals elected primarily or wholly by district; and with a single 
chief executive representing the entire community. 

• Encourage young people to make Chattanooga/Hamilton County their home by 
providing an enhanced quality of life and greater youth involvement in important 
1ssues. 

• Support law enforcement which is more responsive to the needs and values of the 
entire community. 

• Obtain the greatest citizen involvement in government and a better mechanism for 
measuring and reacting to the public will regarding government performance 
through well-coordinated citizen organizations, citizen forums, and increased 
involvement in public schools. 
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Chapter 2. Appendix B 
Chattanooga, Tennessee: The Goals of ReVision 2000 

Work 

• A variety of visitor attractions and convention facilities and a positive community 
attitude toward toUrism. 

• A flexible, healthy, non-discriminatory work environment that is built upon 
strong, quality relationships. 

• Quality jobs in a diversified and sustainable economy through collaborative, 
strategic planning. 

• An environment that actively promotes, encourages, and supports entrepreneurial 
ventures and small business success. 

• An educated, adaptable, competitive work force. 

Places 

• Tennessee Riverpark completion which preserves and protects Moccasin Bend. 

• Develop and maintain the greater Chattanooga area as a world-class 
environmental center. 

• A vibrant, attractive downtown that is lived-in, prosperous, and a center for local 
activity. 

• Planned growth and development which enhance the natural and man-made 
resources of the urban and suburban areas. 

• The preservation and revitalization of historic structures, neighborhoods and 
cultural heritage. 

• A community that is accessible to all residents by a varied, environmentally 
conscious, regional transportation system. 

• A clean, attractive, well-landscaped community. 

People 

• Accessible, affordable, quality health ~hysical and mental. 

• Excellent public schools, K-12, which are well-funded and actively supported by 
the community. 
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• People treating one another with dignity and respect for the multiple cultures that 
comprise Chattanooga. 

• A comprehensive social service system that supports creative solutions to 
personal and social concerns. 

• A community that supports families. 

• Increased safe and affordable opportunities for recreational, social, and civic 
interaction for youth. 

• Decent, affordable housing in a high-quality living environment for all residents. 

Government 

• A community that encourages informed citizen participation in planning and 
problem-solving. 

• A single efficient government for city and county. 

• A community which fosters leaders who embrace cooperation and participation in 
working toward common goals. 

• An organized community of strong, active, attractive, and safe neighborhoods. 

• Building a safe community through creative criminal justice strategies and 
effective police/community partnerships. 

Play 

• A variety of arts and cultural opportunities and facilities accessible throughout the 
community. 

• Well-maintained, neighborhood-based recreation centers and programs for all 
ages, and facilities to accommodate a variety of major sports and cultural events. 

• A comprehensive, accessible system of parks, greenways, and other public 
amenities that will promote community recreation and preserve the natural 
resources of this area. 
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Chapter 2. Appendix C 
Portland, Oregon: Metro Council2040 S111D1Dary of Pub6c Involvement Adivities 

Random Sample Telephone Smvey 
( 405 residents of region) 

Metro Regional Growth Conference 
(704 participants) 

Stakeholder Interviews 
(52 interviews) 

Local Government Worlcshops 
(80 participants) 

Regional Public Workshops 
( 67 participants) 

Local Government Conference on Alternatives 
(50 participants) 

Public Open Houses 
(130 participants) 

Interest Group Briefings 
(13 briefings) 

Citizen Involvement Committee Presentations 
(14 presentations) 

Cable Call-In Show 

Focus Group Survey 
(50 participants) 

Spring 1993 Newsletter Mailed 
(12,572 mailed) 

Community/Special Events Begins 
(24 events) 

Speaker Bmeau Begins 
(more than 100 speaking engagements) 
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Apri11992 

Apri11992 

April-May 1992 

May1992 

June 1992 

August 1992 

October 1992 

October-November 
1992 

October-November 
1992 

November 1992 

December 1992 

June 1993 

July 1993-
0ctober 1994 

July 1993-
0ctober 1994 



Citi-Speak II Telephone Survey 
(399 respondents) 

Fall1993 Newsletter Mailed 
(20,812 mailed) 

Metro Regional Growth Conference & Public Forum 
(584 attendees) 

Regional Design Images Open Houses 
(333 participants) 

Student Congress 
(32 students) 

Local Government Briefings 
(29 jurisdictions briefed) 

Youth Involvement Project 
( 600 students submitted projects) 

Region 2040 Hotline Begins 
(more than 700 comments or requests) 

Tabloid with Questionnaire Mailed 
(more than 17,000 returned) 

Video Distributed 
(About 4,000 checked out at Blockbuster Video stores; 
also available at public libraries and broadcast on 
television) 

Public Open Houses 
(600 attendees, NGO-organized) 

Stakeholder Interviews 
(45 interviews) 

Local/Regional Government Briefings 
(33 jurisdictions) 

Fall Newsletter Mailed 
(43,106 mailed) 

2040 Growth Concept Resolution Adopted 
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September 1993 

October 1993 

October 1993 

November
December 1993 

January 1994 

March-May 1994 

March-June 1994 

May-July 1994 

June 1994 

June 1994 

June 1994 

June-July 1994 

September
October 1994 

October 1994 

December 1994 



Open Houses on the Regional Planning Process June 1995 

Participation in the Sustainable Communities Task Force of the 1995-96 
President's Council on Sustainable Development 

Featured in the U.S. Department of Commerce National September 1995 
Teleconference on Sustainable Communities 

Open Houses on Proposed Urban Reserve Areas Fall 1995 

Final Determination of the Urban Reserves December 1995 

Featured in the Final Report of the President's Council Spring 1996 
on Sustainable Development 
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Chapter 3. Social and Sanitary Action Committee (CASS), 
Cote d'lvoire 

Gisela Westwater 

Introduction 

In 1993, the agricultural town ofBiankouma, Cote d'Ivoire established eightcommunity 
actions groups called CASSes. These groups, deriving their name from the French 
acronym for Social and Sanitary Action Committee (Comite d'Action Social et Sanitaire), 
were the result of a collaborative effort between the Ivorian government and the United 
States Agency for International Development (USAID) to build community social 
structures for public participation in local development processes.

1 
By 1995, nine 

CASSes had been established in Biankouma, and cities throughout the country were 
adopting the CASS model as a way to cultivate the participation of local stakeholders in 
community projects. 

The success ofCASSes in Cote d'Ivoire is the result of years of previous work by 
governmental and nongovernmental organizations (NGOs), both national and 
international. In 1989, USAID was beginning a comprehensive development project in 
cities across Cote d'Ivoire called Projet de Soutien aux Municipalites (Municipal 
Development Support Project-MDSP). In an effort to promote democracy and social 
sustainability in Cote d'lvoire and to ensure that the project would meet the needs of each 
city's population, USAID was looking for dynamic ways to involve the public in project 
decisions and activities. Through training workshops with the Ivorian Departement du 
Developpement Social (Department of Social Development-DDS), the community 
development component of the MDSP began to take shape. Implementing the CASS 
initiative, which called for the creation of community action groups in all USAID project 
cities, was seen as the best method for pursuing this objective. By offering avenues for 
public participation in the MDSP and in other development initiatives, the DDS and 
USAID believed that CASSes could create a network for exchange and cooperation 
between the public, the mayor's office, and development organizations. 

2 

The Study 

The CASS project in Biankouma, Cote d'Ivoire provides many unique perspectives on the 
field of sustainable development. Prior to the existence of CASSes, there were few non
political or non-business groups in Biankouma that represented the town's citizens to 
their local and national governments. This project illustrates how productive partnerships 
can be 
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formed between national governments, development organizations, local governments, 
and the people. Also exemplified by the CASS project are the contributions that local 
people can make to development projects and thereby assure the sustainability of these 
initiatives. 

By bringing together all stakeholders and providing forums for all perspectives, CASSes 
have the potential to alleviate some of the problems encountered in previous development 
projects and ensure the project's sustainability. 

1. CASSes provide avenues for community participation in the design stage of 
projects as well as in the implementation and maintenance stages. This enhanced 
participation results in projects that respect local traditions and that also meet the 
needs of stakeholders. 

2. CASSes are valuable project partners because, as local volunteer organizations, 
they can assume many of the day-to-day responsibilities of project management. 

3. By including CASSes in all stages of project planning and implementation, the 
NGO is assuring that the project is a community priority and that someone will 
have the expertise to take over the project in the future, hence facilitating NGO 
withdrawal. 

4. Instead of continuing a cycle of aid organization/cliente dependence, sustainable 
projects build human capital, increasing people's potential to address their own 
problems, independent of outside leadership. As people are involved in the 
implementation of projects, their knowledge of and ability to tap into external 
resources via coalition building grows. In the future, these groups will be able to 
use local, national, and international contacts formed during past projects to 
develop new partnerships. As they become powerful community action 
organizations, CASSes will draw upon their base of knowledge and contacts to 
help their communities face new issues. There is even the possibility that these 
groups would develop into NGOs in their own right. 

Transforming Personal Experience into Policy Analysis 

I served as a Peace Corps volunteer (PCV) in Biankouma from December 1992 to 
December 1994 and was intimately involved with the establishment and ongoing 
management of CASSes in the town. This case study is drawn in large part from my own 
experiences in Cote d'Ivoire and is supplemented with information from those still 
involved with the project and from published documents on the country. It is my hope 
that this case study will serve as a resource for NGOs working in the fields of health and 
community development, a guide and motivating nudge to my lvorian colleagues, and a 
tribute to those who made community action a reality in Biankouma. 

The following chapter is divided into three parts. The first part, Development in the 
National and Local Context, provides an introductory description of the CASS project 
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and background information about the economy and demography of Cote d'Ivoire and 
more specifically, Biankouma. The second part relates the rationale for and the 
development and implementation of the CASS project and discusses the emergent 
structure of the organization and the respective roles of project partners. The final part 
outlines and analyzes the strategies used by project facilitators to legitimize CASSes. 
The lessons which can be drawn from this specific experience as well as general 
recommendations for other project planners conclude the study. 

Development in the National and Local Context 

Geographic and Political Context 

Cote d'lvoire is a developing country in sub-Saharan West Africa, sharing borders with 
Liberia and Guinea (Conakry) to the west, Mali and Burkina Faso to the north, and Ghana 
to the east. A former French colony, the Republic of Cote d'lvoire (RCI) gained its 
independence in 1960 under the leadership of Felix Houphouet-Boigny. During his 
administration, the country experienced political stability and economic growth. 3 

Houphouet-Boigny served as president of Cote d'Ivoire until his death in 1993. Today, 
under the leadership ofHouphouet's hand-picked successor, Henri Conan Bedie, the 
country remains relatively economically and politically stable. Although Cote d'Ivoire 
has a higher standard of living than its immediate neighbors, the country's perceived 
economic potential and power have dwindled. Despite recent setbacks, however, Cote 
d'lvoire has earned the respect of other West African nations for its leadership on issues 
of African unity, economic development, and peace. 

Historically, colonization, education, development, and business have all entered the 
country from the coast and spread slowly northward. It is not surprising, therefore, that 
Abidjan (the economic capital of and largest city in Cote d'lvoire) and its bordering 
regions are the most developed in terms of health care, economic activity, and education.

4 

The result of the division between the southeast coastal area and the "interior'' is evident 
as one travels northward from Abidjan, as the infrastructure becomes less developed and 
the social services more sporadic. Today, the economic division of labor is clearly 
delineated, with manufacturing and trade centers in the south and domestic food and 
export crop farming in the interior. 

The division of urban and rural is also becoming increasingly marked, in terms of 
population and governmental programming. Abidjan, with a population of more than 2 
million, is home to over 20 percent of Cote d'lvoire's 11.5 million inhabitants.

5 
Although 

growing, few other primary cities (i.e., Y amoussoukro, Bouake, Daloa, Gagnoa, 
Korhogo, and Man) have populations above 1 million. Although the majority oflvorians 
still live in villages or small towns across the country, health and other government 
services have historically tended to favor these primary urban areas. 

67 



In an effort to buffer against future urban migration to primary cen~ governmental and 
nongovernmental organiutions are currently trying to strengthen the organizational and 
material infrastructure of secondary urban centers (cities of 10,000 to 50,000 inhabitants). 
Indeed the Urban Environmental Management Program of the U.S. Peace Corps with 
which I worked was targeted specifically at aiding secondary urban centers in community 
development and technical planning. The Peace Corps assigned volunteers in teams of 
two, one community development worker and one technician/engineer. These volunteers 
worked with the local mayor's offices and social centers. Biankouma was one such 
secondary center. 

Biankouma is an agricultural town of 15,000 people located in the mountainous 
northwest of COte d'lvoire. Due to its location on the paved road connecting the regional 
capitals of Man (57 km to the southeast) and Touba (100 km to the north), Biankouma is 
easily accessible by private and public transportation. Biankouma has long been the seat 
of the departmental and subdepartmental governments, but was only recently designated a 
municipality. The city held its first mayoral election in 1985 and subsequent elections in 
1990 and 1995. The city's second election in 1990 was tmbulent, resulting in the ousting 
of the corrupt first mayor and the election of Alphonse Messe Woi, who was re-elected in 
1995.' Since his inauguration, Mayor Woi has worked to bring nationally and 
internationally fimded development projects to Biankouma and to make the mayor's 
office more professional and efficient. 

Biankouma is divided into eight administrative quartiers or neighborhoods. The 
boundaries of each quartier were drawn by city and department planners dming various 
stages of the allotment process. Despite the fact that many citizens are unaware of the 
exact geographic boundaries of the quartiers each quartier has, over time, taken on its 
own distinctive identity. Several unofficial subquartiers have been created by political 
parties and community groups to provide services to the population (i.e., political 
precincts, school zones, service areas). 

Economics 

"In the two decades following the acquisition of political independence, the GOCI 
pursued a policy known as 'state capitalism' and achieved impressive economic growth 
rates, averaging nine percent per year." 

7 
The country was touted as the economic success 

of West Africa. • Due to economic policies favoring coffee, cocoa, and timber as export 
products, the national economy boomed. Dming this period, the government spent large 
sums of money on capital investments, while simultaneously accumulating a large 
foreign debt. 

9 
When coffee prices fell drastically in the latter half of 1986, the economy 

faltered, and the national government was forced to re-evaluate its spending priorities.10 

The drop in coffee and cocoa prices greatly affected the agricultural city ofBiankouma. 
Most Biankoumans are planters, growing rice, coffee, and cocoa on the mountainsides 
and in the fertile valleys. People also engage in the cultivation of plantain bananas, yams, 

68 



and cassava for subsistence. With the fall in world coffee prices, Biankoumans, as most 
Ivorians, saw their standard of living rapidly fall.

11 

Due to the city's position as departmental and subdepartmental capital, many mid-level 
functionaries (public servants) live in the city. These functionaries have higher standards 
of living than the average citizen and often live isolated from the locals. Because they are 
government employees, functionaries are often transferred from city to city. Biankouma 
is a very small city with no cinemas, dance clubs, or up-scale restaurants, so most 
functionaries view the city as a demotion or a step on the way up the career ladder. This 
view makes it hard for Biankouma to attract and retain qualified, motivated people in the 
city. 

Demography 

The three major ethnic groups in Biankouma are Yacouba, Toura, and Dioula. The 
Yacouba and the Toura are both descendants of the Dan tribe which is native to the Man 
region. These ethnic groups, therefore, share similar languages and customs. Due to the 
isolation of the mountains and the late arrival of formal education and centralized 
development programs in the north, the Yacouba and the Toura are considered to still be 
very traditional in their customs and beliefs. 

The Dioula, on the other hand, are descendants of the Malinke tribe which originated in 
Mali.

12 
Dioula are the merchant class of Cote d'Ivoire, and West Africa in general. They 

can be found conducting business activities all over the country. As merchants, Dioulas 
move from one town to another operating transportation systems, importing and 
exporting, or selling merchandise. Since the Dioulas are not historically from the Man 
region, they do not have strong attachments to the city. They see themselves as outsiders 
and are reluctant to invest in local homes or community initiatives. 

The Project 

Linking National Mandates with Local Needs Initiatives 

Over 20 years ago, the Ministry of Public Health and Social Protection began establishing 
Comites de Sante (Village Health Committees) in order to provide basic health care to the 
people of the interior regions. Primary health care facilities called dispensaries are located 
in central villages. Many rural villages lie over 20 km from the nearest dispensary. 
Village Health Committees are designed to fill this gap by providing primary health care 
to the villagers while simultaneously acting as liaisons with the nearest dispensary. 

Through workshops held with USAID concerning the MDSP, the Department du 
Developpement Social (Social Development Department-DDS), of the Ministry of 
Public Health and Social Welfare designed a new structure for community action groups. 
The new groups, CASSes (Comites des Actions Sociales et Sanitaires), would involve the 
urban community in sanitation and development initiatives. The DDS, under the 
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implementation plan of the MDSP, was charged with administering the project on a 
national level, while the regional social centers were charged with field support. 

Both Village Health Committees and CASSes were developed to address two problems. 
First, after the economic crisis, the government could no longer build or staff expensive 
hospitals and dispensaries. Instead, the country needed to focus on preventative health 
care, which is less expensive and also more empowering. By enlisting the aid of village 
and city volunteers, the Ministry could extend its outreach programs to the entire 
population of Cote d'lvoire. 

Second, the GOCI had begun a process of decentralization in 1980. Its primary 
objectives were to encourage community participation, assign financial responsibilities 
for local development to local and regional governments, and to strengthen the urban 
centers of Cote d'Ivoire.

13 
USAID envisioned the MDSP's community development 

component as specifically addressing the first of these goals while simultaneously 
promoting the latter two goals. 

14 

Project Initiation: Eft'orts in Collaborative and Resource Distribution 

The Top-Down 

In 1992, USAID began the implementation of a comprehensive development project in 
Cote d'lvoire called the Municipal Development Support Project (MDSP). "The 
Municipal Development Support Project was designed to improve the efficiency and 
effectiveness oflocal government operations in the Cote d'Ivoire through: 

• training in areas such as financial analysis and resource mobilization, 
community participation, and improved removal of solid waste, 

• financing for surveys and equipment to improve the property tax database and 
to improve tax collection, and 

• financing for revenue generating facilities such as markets, transport depots, 
IS 

and slaughterhouses." 

Although the community development component of the project was originally quite 
small, with a budget of about $6,000, the commitment ofUSAID staff to community 
empowerment resulted in a ten-fold increase in community development spending. 
USAID planners believed that if community action groups could organize local 
participation for AID projects and facilitate discussions between the public and 
organizers, projects could better meet public priorities.

16 

USAID worked with consultants and Ivorian governmental organizations to implement 
the various elements of MDSP. In order to build local competencies, USAID contracted 
with the Social Development Department (DDS) to carry out the community 
development component of the project. Although over 20 Ivorian cities participated in 
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various aspects of the MDSP, only five target cities were selected for participation in the 
comprehensive project, including each of the financial, technical, construction, and 
community development components. Biankouma was one of these five target cities, the 
others being Akoupe, Duekoue, Sinfra, and Tiassale. Initially, only these five cities were 
eligible for participation in the community development component of the project. 

While USAID provided the DDS with the funding necessary to research and supervise 
the implementation of community development projects in each of these five cities, the 
DDS supplied the manpower. The DDS has extension offices (called social centers) in 
most large cities across the country. Social agents located in or near USAID's target 
cities worked with the DDS to implement the community participation initiative. 

Throughout 1992, two teams of social workers, one from the DDS and one from the Man 
Social Center, traveled to Biankouma to hold meetings with town citizens and to conduct 
opinion surveys and cultural studies of Biankouma. The teams returned to Biankouma in 
February 1993 to ~resent their findings and to develop an action plan with community 
and youth groups. 

The Bottom-Up · 

Upon my arrival in Biankouma in December 1992, Mayor Woi appointed me director of 
the city's Hygiene Department and assigned four municipal employees to the department. 
Our goals and responsibilities were ill defined, and the four agents had little or no 
training in community development or hygiene issues. We began by identifying 
community needs, potential projects, and community leaders. 

The Hygiene Department, though lacking in technical skills, was rich in political 
knowledge. The municipal employees, all sons of the region, knew the history of the 
city, the traditions of the ethnic groups, and the temperaments of the elected officials. 
The original members of the Hygiene Department were Pierre Diomande Droh (Yacouba 
and Dioula, grandson of the chief ofQuartier Biankouma Village), Robert Leon (Toura), 
Victor Tonga (Yacouba, a former elementary school teacher), Pablo Sembiane Loua 
(Y acouba, son of a powerful politician), and Gisela Westwater (U.S., Peace Corps 
Volunteer). 

And the Two Shall Meet •••• 

The Hygiene Department had been in existence for less than two months when DDS and 
Man social agents arrived in town to present the findings of their studies to the city's 
residents and officials. The Hygiene Department was eager to participate in the meeting 
since it was still assessing the city and identifying projects. We saw this as an ideal 
opportunity to work with community members and trained social agents to develop action 
plans for the city. This opportunity, however, never came to fruition. Instead oflearning 
how to develop action plans together with community organizations, the staff of the 
Hygiene Department learned how to impose them. 
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The two teams of social agents came to Biankouma with a ready-made action plan. At a 
meeting of ovel' 75 community members, the social agents presented the people of 
Biankouma with the same plan they had presc lded to the other- four 1arget cities. This 
action plan called for the creation of CASSes, a city-wide hygiene contest, and tree
planting activities. At this early stage in the proj~ CASSes Vt'e:re only one element of a 
greater agenda, not the focal point. In addition to the CASSes, other' community groups 
sudJ. as the city's youth groups as well as its religious and political groups were asked to 
participate in the implemcmation of the action plan. 

When the DDS and Man Social Center teams bad gone back ~lome, those people left 
behind in Biankouma WODdeml what it all had meant. Who was supposed to implement 
the plan? Whose job was it to set up these CASSes? What exactly are CASSes? Who 
would ooordinale activities between the religious, political, and youth groups, since these 
groups Vt'CI'e engaged in intea nal and external feuds? The Hygiene Department did not 
like the idea of being left with all of the grunt work, especially since no one had provided 
the depaibneut with a copy of the "action plan." A municipal agent bad to rush to the 
only photocopier in town to make a duplicate before the teams boarded their bus. 

Despite the Hygiene Department's abrupt introduction to development schemes, it could 
not dismiss the action plan. First, it contained many good ideas that would benefit 
Biankomna. Second, the mayor believed the action plan was the responsibility of the 
Hygiene Department. Third, there scaned to be no one else to do it. Not least, USAID's 
project coordinator, Julie Robison, requested that Peace Corps volunteers worlcing in four 
of the target cities (Duekoue was not a Peace Corps site) participate in the project. 

Co.uauity Olltreada ud Orguizatioa 

Sr. Lorma, a Canadian nun worlcing as a nurse at the local hospital, had been -worlcing 
with the DDS and Man social agents prior to my arrival. She has been involved with 
community initiatives throughout her 20 years in Biankouma, and cwtently serves as a 
resource person for the Hygiene Department and the CASSes. Through her WOik with 
the Rutal Health Division, Sr. Lorcua bas organin:d Health Committees in villages 
throughout the Depattu:J.eiJt ofBiankouma. The people of the villages respect Sr. Lorena 
for her commitment to rural health and to the Health Committees. Due to her 
involvement in the CASS proj~ the cit:izeos ofBiankouma were eager to participate, 
too. In Biankouma, CASSes were not seen as something new, rather as the extension of 
something familiar. This association benefited the project in Biankouma and gave 
direction to its members. 

At a planning meeting of the Hygiene Servi~ we decided that each of the four hygiene 
agents would be responsible for mganizing CASSes in two of the eight quartiers as well 
as acting as liaison between his two CASSes and the mayor's office. The hygiene agents 
Vt'e:re to facilitate the creation of the CASSes and would continue facili1ating meetings 
and activities until the CASSes could function independently of the mayor's office. For 
each quartier, the responsible hygiene agent -would con1act neighbothood leaders to 
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schedule an organizational meeting with quartier residents. Since the hygiene agents 
knew the town and its neighborhoods very well, they had little problem fmding 
community leaders interested in the CASS organization. Quartier presidents and chiefs 
were involved in the planning of these first meetings, which were generally held in their 
yards. Once a meeting date, time, and place had·been set, the hygiene agent had the griot 
(town crier) pass through the quartier to announce the event. 

Forty to sixty people attended each of these initial meetings to discuss the mission and 
the composition of CASSes. Those interested in forming a CASS in their quartier would 
then set a date for the democratic election of officers. Men and women attended the 
meetings in equal numbers, although the women did not lead the meetings or run for 
offices in the organization. Each committee had a mix of youths (ages 20 to 35), young 
adults (ages 35 to 50) and elderly persons. The elders held honorary positions as 
president or counselor and the other men served as vice president, secretary, and 
treasurer. There was a fine balance between all of these age groups that made the 
CASSes true community organizations. 

Defining a Local Mission within a National Mandate 

The Hygiene Department experienced many problems at the beginning of project 
implementation which continued to plague us two years later. Although the hygiene 
agents tried to describe the role of CASSes to the people at the organizational meetings, 
its function remained unclear. The action plan that had been developed by the teams of 
social agents did not discuss the composition or mission of these community 
organizations, nor did these teams provide any document, official or unofficial, to that 
effect. I tried to explain the composition and mission of CASSes only to find out much 
later that I had been wrong. The teams of social agents from the DDS and the Man Social 
Center who had left us with the task of starting CASSes had never provided any literature 
describing the mission, composition, or official standing of the organizations. To this 
day, no one has received a written description of the CASS project from the Ministry of 
Health and Welfare.

18 

Rather than be paralyzed by a lack of central directives and definitions, the Hygiene 
Department continued its work. The municipal hygiene agents assumed that the CASS 
was an extension of the Village Health Committee, as did Sr. Lorena and the agents of the 
Man Social Center. Drawing from this theory, we interpreted the mission of the CASSes 
to be three-fold: to act as liaisons between the local hospital and the people of 
Biankouma, to promote health and development through educational activities, and to 
encourage development activities in the city through ensuring stakeholder participation in 
all stages of development projects. Although CASSes began with this core set of 
objectives, they began redefining their mission to fit their own objectives as CASSes 
grew and gained more autonomy. 
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An Emerging Structure 

Due to the lack of official directives, CASSes in each USAID-target city have taken 
different structural forms. Although all target-cities had limited contact with and counsel 
from the DDS, the institutional structures of the CASSes depended more on local 
influences and attitudes than on central coordination. In the four cities where Peace Corps 
volunteers (PCV s) had been stationed, they served as the initiators and facilitators of the 
project. In coordination with local community members, PCV s assessed community 
interests and organized core groups of individuals who were committed to public 
participation in development projects. CASSes in these cities were not seen as national 
initiatives because there was so little contact with the DDS and its representatives. 
Instead, people often viewed CASSes as local organizations, supported by the mayor's 
office and the Peace Corps, but under the direction of community members. 19 

A basic organizational structure, composed of elected officers and members, can be found 
in the CASSes in all five cities. CASSes in several cities were quite successful in 
implementing short-term projects, but the CASSes in Biankouma went one step further. 
In this city, several CASS members were asked to volunteer time on a daily basis for the 
benefit of the community. These members were known as community health agents, and 
their work spread the name of CASSes throughout the city. The concept of community 
health agents derives from the Village Health Committees (VHCs) that had been created 
by Sr. Lorena throughout the region. Each VHC has members dedicated to the 
organization of educational campaigns, the treatment of basic maladies, and the 
assistance of women during childbirth. 

As a result of Sr. Lorena's participation in the MDSP at its initial stages, most 
community members thought that the DDS wanted to establish VHCs in the city. They 
did not understand that the CASS initiative was administered by a different branch of the 
Department of Health or that CASSes were not supposed to have community health 
agents. Since no one had ever provided the Hygiene Department with a description of 
CASS structure, the VHC served as a loose guide for the institutional development of 
CASSes in the city. When the DDS later informed everyone that CASSes were not 
supposed to offer basic health services, no one could imagine getting rid of these 
functions because they proved to meet definite needs of the community at large. 

Although the combination of the VHC and the CASS structures in Biankouma was 
inadvertent, the association benefited the overall project. By building on known entities 
(Village Health Committees), CASSes had legitimacy in the eyes of locals. It was easy 
for these fledgling committees to gain support because the public was already familiar 
with the idea. Also, the community health agents had well-defined jobs that could be 
performed on almost a daily basis. These health agents were visible in the community, 
and their activities spread the name of the CASS throughout the city. 

An additional benefit of integrating community health agents into the CASS structure 
was the resulting participation of a large number of women in the organization. In every 
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local village, it is the responsibility and privilege of its female elders to assist mothers in 
childbirth. The Village Health Committee incorporated these women into their structure, 
thereby bringing these traditional midwives under the supervision of the national 
government. Through their association with VHCs, these women were trained to better 
assist births, and in return the traditional societal roles of these women were recognized 
and validated by the government. By the CASS building on the Village Health 
Committee and its structure of community health agents, the organization gained the 
acceptance and support of both men and women elders. 

Defining and Coordinating Roles 

In Biankouma, CASS members can be divided among three main groups: officers who 
direct the activities of the CASS; health agents (first-aid workers, midwives, and 
community educators); and the general membership. Because they need to perform their 
duties on a daily or weekly basis, the health workers are the most active members of the 
committees. They are the heart of the organization; they keep the CASS alive even 
during period$ of seeming inactivity on the part of the organization as a whole. 

The officers and members of the CASSes in Biankouma performed the same roles as 
officers and members in most other organizations. The real difference lies in the makeup 
and responsibilities of the community health agents. It was the contributions of this 
group to the health and well-being of the city which made CASSes in Biankouma unique 
and initially attracted the praise and support of local officials. 

Strategies 

CASSes had been formed in Biankouma, a town with little history of participative public 
organizations. People did not know how to plan large projects, network with other 
organizations, or prioritize problems. Even the Village Health Committees in the region 
did little more than provide basic health services. The Hygiene Department viewed its 
role in the CASS movement as limited, both in time and scope. The hygiene agents did 
not feel they should make decisions for the CASSes, or that supervision of the CASSes 
should be a permanent responsibility of the mayor's office. Rather than as planners and 
decision makers (activities associated with directors), the hygiene agents saw themselves 
as facilitators, educators, resource persons, and liaisons. 

The Hygiene Department's goal was that one day CASSes would operate independently 
of the Hygiene Department, Peace Corps, DDS, or USAID intervention. We felt that only 
when CASSes reached this stage of independence and self-determination would they be 
self-sustaining. In order to facilitate this development, the Hygiene Department adopted 
four strategies: to build local competency in health education and community outreach, 
to institutionalize CASSes and to formalize their activities, to legitimize the organization 
in the eyes of their members, the public, and local officials, and to negotiate the inclusion 
of special populations within traditional social structures. 
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Table 3.1 The Roles of Community Health Agents in Biankouma 

First-Aid Workers Community Educators Midwives 

No. per 1-2 3-5 8-20 
CASS 

Location of CASS Health Circulate in CASS Midwife House 
Job House/Health Hut neighbomoods or Health House 
Performance 

Training and Sr. Lorena & Hygiene Hygiene Deparbnent Sr. Lorena & Hygiene 
Supervision Department Department 

Activities Provide basic first-aid Circulate in quartier, Accompany expectant 
services, educate noting health and mothers to hospital for 
people about sickness environmental prenatal exams. Assist 
prevention, and refer problems. Educate women during 
people to the hospital people about solutions. childbirth. Monitor 
when necessary. growth and health of 

babies through baby-
weighing programs and 
educational sessions. 

Source: Gisela Westwater (1996) 

A community development project in the Gambia followed similar strategies in order to 
achieve sustainability. Writing about the goals of the Gambian project, the author wrote 
that community-based organilBfions 

... will be encouraged to assume greater responsibilities in the design, 
implementation and monitoring of development activities which affect their lives. 
As they gain self-confidence in this participatory process, they will be more 
assertive and will be supported to determine their own priorities as well as 
increase their control over development activities. A New Partnership will 
emerge, based on mutual confidence and active cooperation between grassroots 
organi:zations, Government agencies and other development partners. 

20 

The following sections discuss the over-all approach of the Hygiene Department to 
community development and how the department encouraged the members of 
Biankowna' s community action groups to "assume greater responsibilities." It was our 
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hope to promote the development of CASSes into independent organizations that would 
represent community concerns and act to further the public's purpose. 

Building Competencies and Confidence 

Once each member of the city's nine CASSes had been assigned a title (i.e., counselor, 
midwife, president, representative of the youths, representative of the blacksmiths), 
people soon discovered that they did not know what their job entailed. No one had 
provided a job description or list of duties. In addition, many people lacked the technical 
knowledge necessary to carry out their roles. The Hygiene Department, in collaboration 
with USAID, Sr. Lorena, the Man Social Center, and the Peace Corps held specialized 
training sessions with CASS members to discuss the mission of CASSes and to teach · 
CASS members needed skills. 

Sr. Lorena had an extensive training program in place for village health workers in the 
Department ofBiankouma. Every three months, she held (and still holds today) three
day training sessions at the local hospital, located in Biankouma. First aid workers and 
midwives meet in separate rooms for specialized instruction, topics varying each session. 
The purpose of these sessions is to educate health workers about common malaQies, their 
prevention, and treatment. All first-aid workers and midwives from the area, CASS 
representatives included, are expected to attend these trainings. Periodically, Sr. Lorena 
visits each first-aid worker to verify that he/she treats patients correctly. If she finds 
someone to be lacking in technique, she requires him/her to attend the next training 
session. If a first-aid worker or group of midwives continues acting in discordance with 

· Ministry of Public Health and Social Welfare guidelines, she will retrieve the 
committee's first aid chest.

21 

Sr. Lorena also holds a one-day conference each July for all Village Health Committee 
members and CASS members in the Department ofBiankouma. The theme of each year's 
conference coincides with UNICEF's yearly campaign (i.e., Year of the Child, Year to 
End Domestic Violence). During this day-long gathering, local and departmental officials 
come to encourage the committee members in their work and to discuss special points of 
interest with them. CASS members from Biankouma attend the conference each year, as 
this is a good opportunity for them to network with other community organizations. 

In 1993 and 1994, the Hygiene Department planned several training sessions for the 
community health agents. One hygiene agent, Tonga Victor, supervised the first-aid 
workers and was responsible for monitoring their first-aid chests as well as conducting 
monthly training sessions. Leon Robert, Erik Tongren (a Peace Corps volunteer from a 
nearby village), and I conducted a three-day session with the midwives from all of the 
CASSes on nutrition, baby-weighing, and family planning. This training was very 
successful and was later followed up with specialized trainings in each quartier as the 
CASSes instituted a program ofbaby-weighings. 
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Perhaps the most successful training was the community educator session held in late 
1994. Up to this point, no one really knew what community educators were supposed to 
do. Each Village Health Committee had several appointed community educators, but 
these positions were mostly honorary. In Biankouma, each CASS followed the Village 
Health Committee model by appointing at least three community educators. The problem 
remained, however, as to what these people should do. 

The community educator training session introduced environmental management 
techniques. Our topics for discussion included: erosion control, mud stove construction, 
latrine construction, soak-away pitS, and education techniques. By the end of the training 
session, all of the community educators were fired-up about their jobs and ready to share 
their knowledge with their quartiers. Training sessions for officers and members were 
on-going. The Man Social Center held a three-day session on group dynamics in March 
and April 1993, and Sr. Lorena touched on the subject during her July conferences. I 
made numerous presentations during CASS meetings about environmental and health 
problems, project ideas, and how to develop an action plan. 

The training sessions facilitated by the Hygiene Service and Sr. Lorena were low- or no
budget. The agents of the Hygiene Department, PCV s, or social workers from Man 
participated in the session by presenting topics, and they were reimbursed for travel 
expenses. The attendants were responsible for supplying their own writing materials and 
returned home at noon for meals. By holding these sessions without external funding, the 
CASSes learned that they were capable of carrying out projects using only locally 
generated resources. In addition, the City of Biankouma did not look at its PCV s as 
sources of outside funding. Instead, the city is budgeting money for an upcoming 
training session that is being organized by the current PCV s; the mayor has decided that 
all session participants should be able to eat lunch together.

22 

Trusting Your Own Voice 

Building local competencies, however, takes a long time. Even after months of training 
and meetings, CASS members were hesitant to trust their own voices. After every 
meeting I attended in the various quartiers, CASS members would ask me to transmit 
their concerns to the mayor and his deputy mayors. I told them it would be better if they 
told him themselves. At the next meeting, I would again be asked the same question and 
would make the same response. It seemed my words were falling on deaf ears. Finally 
one evening, I asked the members of CASS Notre Dame, 

Why do you think the mayor will listen to me? I am just a foreigner who 
will leave soon. I have only been here a few months, so why would I know 
the needs of Biankouma better than he does? He grew up here. You, 
however, have all lived here a long time, and you will be here after I leave. 
You represent an entire quartier of several hundred voters. The mayor will 
listen to you, not me. I may be rich and educated, but you are his 
electorate. 

23 
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The next Monday night, the CASS of Quartier Notre Dame hosted the mayor and his 
deputy mayors for an open community meeting held in the yard of the CASS president. 
Over 70 citizens attended this meeting with their elected officials, the first ever to be 
called by a non-political group. The tone of the meeting was friendly, despite the fact 
that the CASS president and vice-president had been supporters of the previous mayor. 
Mayor Woi responded to questions, listened to citizen concerns, and suggested that 
CASSes contact his office more often. No streets were paved or houses electrified as a 
direct result of this community meeting, but the people of CASS Notre Dame did learn 
the power of their own voices. 

Institutionalization and the Formalization of Development Structures 

The second strategy used by the Hygiene Department to facilitate CASS autonomy was 
the institutionalization and the formalization of the committees. The Hygiene 
Department developed forms, membership cards, and an annual competition in order to 
unify all nine CASSes, to streamline supervision by the Hygiene Department, to motivate 
CASS members, and to initiate a communal forum. 

Forms 

Three major types of forms were developed for use by members of the CASS. These 
forms standardized the nine CASSes by asking them to document meetings, activities of 
community health agents, the names of members, etc. When CASS leaders filled out 
these forms, they better understood the daily and monthly responsibilities of CASSes and 
they were able to compare the performances of each different CASS. CASS members 
began taking pride in their actions and felt that the standardized forms allowed them to 
gauge their achievements. 

Monthly CASS report forms were to be filled out by the secretary of each CASS. The 
report form asked for dates of meetings, CASS activities, attendance at CASS events, 
problems, and plans for the next month. Hygiene agents used these reports to stay current 
on the status of each CASS, share information with members of each CASS (in order to 
build a sense of community between the nine CASSes ), and to further motivate them. 
These reports were very useful when judging the Most Beautiful Quartier Contest (to be 
described later) since each CASS received points for the number and nature of activities 
carried out during the contest period as well as the number of people participating in 
these activities. The reports were also structured to serve as learning materials for the 
CASS leaders. By asking about plans for future activities, the Hygiene Department 
hoped to encourage long-term planning on the part of the CASSes. 

Attendance sheets used by each CASS secretary for recording attendance at meetings and 
activities were developed around January 1994. When tallying up points for CASS 
participation in contest activities, I noticed that we had to refer to ten different sheets for 
each CASS in order to arrive at the number in attendance for any activity. Prior to the 
creation of attendance sheets, secretaries wrote the names of each person present at 
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IJlf"di~ but there was no overall list of CASS members in any quartier. By adding 
everyone's name to one list, the office~S could easily see wbo was a regular member, who 
could be called on to help with projects, or who had missed several meetings. The 
Hygiene Department could also better monitor the progress of CASSes based on the 
nmnbc:r' of regular attendees and colDIDit1ee drop-outs. 

Monthly report forms were provided for eadl CASS's community health agents. The 
first-aid WOikers reported tbe number of people treated in the past month, the financial 
status of 1heir first-aid chests, and the educational activities cauied out during the past 
lllODih. Community educators reported the number of visits they had made in their 
quartiC'S, how many people they had spoken to, and wbat subjects they had discussed. 
The seaetary of the midwives for eadl quartier filled out their report form, giving the 
nmnber- of births assiskrl, women escorted to prenatal exams, babies weighed, and 
educational sessions presea•rd Prior to providing these ~ many health agents feh 
that their worlc was uoappreciated by the Hygiene Department; for volunteers, outside 
appreciation and recognition was an impottant motivator. The monthly report fonns 
stJeamlinM coordination effotts. In addition to improving recognition, the reports acted 
to motivate membel's-eocomaging a productive form of competition between the 
community health agents of eadl CASS. Each group of midwives, for example, strove to 
'4i1IICigh more babies than the other CASSes. 

M~c.n/s 

CASS mc:mbelsbip c:ank were instituted in September 1994 as a way of integrating the 
nine CASSes and rewarding active CASS members. Each card had a description of the 
mandate of CASSes (as detmninM by the Hygiene Team in collaboration with CASS 
leaders) and tbe siiUcblre ofCASSes. Originally, CASS members had received Village 
Health Committee cards from Sr. Lorena. The new cards, signed by a representative of 
tbe Depattment ofPublic Health and Social Welfare, asserted the CASS independence 
from the Village Health Committee. WhereaS anyone could receive a Village Health 
Committee card, CASS cards were distributed only to people who had attended at least 
three consecutive CASS medings or activities. 

Some taritoriality problems arose, however, when the CASS membership cards were 
first awarded. The Director of Rural Health is respoDSiole for the administration of 
Village Health Collllllittees in the entire region of Man, and Sr. Lorena acts as its 
tepresuilative in the Department ofBiaokouma (part of the Man region). Although both 
of them had been informed of the new CASS cards and the Director had even signed the 
new cards, neitbel' informed the Hygiene Department that.they would not respect the 
validity of1he CASS card. Sr. I...orena insisted that CASSes were really Village Health 
Committees, so she said that she would continue issuing Health Committee cards to all 
CASS m.embels. By this time, the Hygiene Depmtmeot bad already awarded about 50 
CASS cards and had collected the Health Committee cards of these members. 
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Even though neither card is recognized as an official form of identification by 
government officials, the issuance of CASS cards was a major step in defining CASSes 
as entities with a unique mission separate from that of Village Heafth Committees. The 
Village Health Committee cards were poorly regulated; no one held a comprehensive list 
of members or current positions held by committee members, but neither the Chief of 
Rural Medicine nor Sr. Lorena would admit that their cards were obsolete. The CASS 
card, on the other hand, needed to be validated each year to show that a member was 
active. There was a comprehensive list of all CASS card holders, and the cards had room 
for information about the CASS member and his/her duties. In addition, CASS cards 
were stamped at each training event, much like a passport, and members took pride in the 
number of stamps they had received. 

In the end, the Hygiene Department compromised. Because CASSes had very little 
organizational support from the Social Development Department, it was important that 
we maintain a friendly relationship with the Department of Rural Health and its 
representatives. The VHC cards were stapled inside the front page of the CASS cards. 

The Most Beautiful Quartier Contest: Motivating, Uniting, and Educating the Public 

The Most Beautiful Quartier Contest (Concours du Plus Beau Quartier) was inaugurated 
in November 1993 as a showcase for the work of each CASS. Up to this point, many 
CASSes were very active while others barely held one meeting every five weeks. The 
Hygiene Department viewed the contest as a possible development tool because it would 
publicize the existence and mission of CASSes to CASS members, local authorities, and 
the public. Many CASS officers and community health agents knew little about 
development and had few creative ideas for interventions. The Hygiene Department 
could design the contest guidelines to encourage educational sessions, hygiene 
counseling, neighborhood clean-up campaigns, and canal maintenance. 

The 1993 contest theme was "Rassemblons-nous, Biankouma: solidarite et 
developpementr' (Let's get together, Biankouma: solidarity and development!). This 
theme stressed the goal of the Hygiene Department to organize CASSes into a cohesive 
force for development. The contest was divided into three sections: the activities of 
CASSes, the activities of the community health agents (first-aid workers, midwives, and 
community educators), and the visibility of CASSes in each neighborhood. Within days 
of the contest announcement, CASSes were cleaning canals, cutting down weeds, visiting 
neighborhood residents to spread the word about CASSes, and holding educational 
sessions about topics such as nutrition and AIDS. 

The Hygiene Department solicited participation of the functionaries in the Most Beautiful 
Quartier Contest. Functionaries are respected by the community for their education and, 
since functionaries are from outside of the region, they are considered to be above local 
rivalries. Besides needing impartial judges, the Hygiene Department wanted to involve 
the functionaries in order to build a network between governmental offices and the 
CASSes. 
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One representative from almost every governmental office served on the judging· 
committee.

24 
The functionaries who joined the committee were very dedicated to 

community development. Although their places of employment had assigned these men 
to work with us, they were eager to participate. They felt the contest was a great 
opportunity for bringing about change in Biankouma. Their commitment to the project 
was so strong that they voted to keep the original contest format even after the Hygiene 
Department had decided to reduce the number of households per quartier to be judged. As 
a result, these functionaries walked all across the town under the hot I vorian sun 
interviewing 50 households in each neighborhood (a total of 400 households). These 
interviews were supposed to gauge the level of community awareness of CASSes and to 
educate those who had never heard of these groups. This first visit occurred about week 
three of the contest and a second visit took place during week six of the contest. The 
judges made the second visits in order to determine if the various CASSes had made 
outreach efforts and to see if households had been motivated to clean their yards as part 
of the contest effort. By the end of their participation, the judges had become enthusiastic 
supporters of the CASS project, some vowing to get CASSes started in their hometowns. 

The first Most Beautiful Quartier Contest, which was held in September and November 
1993, was a huge success. The winning CASS (Quartier Residentiel) had cleaned the 
entire neighborhood of weeds and trash, organizing 20 weed-cutting days attended by 
over 50 different neighborhood residents. The second-place CASS (Quartier Biankouma 
Village) cleaned the area surrounding two drinking-water sources and weeded the entire 
neighborhood. All neighborhoods initiated educational campaigns on health and 
sanitation subjects, including AIDS and childhood health. 

The winning CASS received a table and chairs for its Health House, money for a 
winner's celebration, and the quartier' s name engraved on the contest trophy. Quartier 
Residentiel invited the presidents and officers of each CASS to attend their victory 
celebration, and the goodwill that flowed at the party united all of the CASSes, blurring 
distinctions between the "winners" and the rest of the CASSes. The Hygiene 
Department estimated that over 1,000 people participated in the contest, either directly as 
CASS members or judges, or indirectly in educational sessions or household interviews. 

In 1994, the Most Beautiful Quartier Contest was launched again. This time, the 
functionaries (many of them the same as the previous year) helped draw up the contest 
guidelines in addition to serving as judges. Two mini-contests were also initiated to 
coincide with the larger one: the Contest of the Most Beautiful Restaurant and the 
Contest of the Most Beautiful Yard. The 1994 theme was" Soyons-propresf' (Let's Be 
Clean!). In 1994, several activities were planned to reach a greater number of people 
with the contest's message. At the official kick-off ceremony, two community theater 
troupes presented original plays on health and hygiene, attracting hundreds of non-CASS 
members to the ceremony. The Most Beautiful Restaurant Contest had been added 
because people felt that the conditions in the city's restaurants were unhygienic. The 
restaurateurs, however, surprised contest planners with the zeal with which they 
participated in the contest. Restaurant owners advertised the contest to their patrons and 
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undertook small renovations to meet contest criteria, such as decorating their walls with 
pictures and serving city (rather than well) water to their customers. In addition, 
advertisements for the contest that discussed the objectives of the contest and how 
citizens can participate were aired on the local Catholic radio station located in Man. The 
total community involvement in the second year of the contest reached about 2,000 
people, 20 percent of the city's population.

25 

The 1995 Most Beautiful Quartier Contest was less successful than in past years due to its 
coincidence with municipal and national elections, but the contest has already become a 
tradition in Biankouma and is eagerly awaited by CASS members, local citizens, and 
local officials. Mayor Woi has committed Biankouma to sponsor the contest annually 
and views the contest as a feather in his political cap. The contest is currently in the 
municipal budget for 1996. 

Powerful Partnerships: Legitimizing Local Authority 

The third strategy of the Hygiene Department was to legitimize the authority of the CASS 
among the local community, elected officials, and development organizations. 
P~erships and avenues of communication were established between the CASS and 
these entities as a means of obtaining recognition, and hence legitimacy. 

The Hygiene Department sought to foster the respect and support of the mayor, deputy 
mayors, and city employees by informing them regularly about CASS initiatives. In the 
beginning of the CASS project, the mayor and his deputies were distrustful of these 
community organizations. Although the Hygiene Department had informed everyone 
that CASSes are non-political organizations, the groups attracted the attention of Mayor 
Woi's political rivals. The supporters of the first mayor ofBiankouma saw CASSes as a 
way to gain political power and to perturb Mayor Woi. 

These supporters, many of them CASS presidents, tried to use the CASS as a pedestal for 
airing their political views. The Hygiene Department successfully defused these 
situations by inviting the CASS presidents to several meetings with the mayor. At these 
meetings, the mayor could easily brush aside the political posturings of the CASS 
representatives to discuss substantive issues with them. CASSes had many legitimate 
issues to discuss with the mayor, and he was eager to hear their views. The mayor had 
several reasons to support the CASS project: (1) the project was one element of a much 
larger USAID project that as a whole was very important to the city, (2) CASSes could 
do much to improve the quality of life in the city, and (3) any good that came out of the 
project was seen as a (political) success for the mayor. Within a few months, CASS 
members who were more interested in politics than hygiene lost interest in the project, 
and by the second year, these people were no longer CASS members. 

The inclusion of functionaries in the Most Beautiful Quartier Contest and the Community 
Council cultivated partnerships between the CASSes and government agencies. These 
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re1.atioosbips were useful to the CASSes bc-A:arase, through their oootacts with govemment 
1~ CASS members came 1D view tbernselves as mmrnunity leaders. 

Over the two year period of project initiati~ teams of COJalltalds involved with the 
cJiffermt aspects of the USAID project visited Biankouma. Ofb:n, these groups wanted 1D 

meet with CASSes in ordel' 1D s for their participation in~ on waste genention 
and collection or for their help in informing the public about a ur:w property registration 
initiative. (USAID's community cbelopmeot objective had been 1D create oonmmnity 
groups with whidlto coDsutt on development iDitiatives.) The c:omultaols were 
impR:ssed by the cohesivaless and motivation of the CASSes, 1d1ing the members 1hat 
the CASS project was more successful in Biaokouma tban in any of the other five 1arget 
cities. Through their association with USAID, CASSes rose in public regmd 

Rmining ties with the Director ofRmal Health and with Sr. Lorena was important 1D the 
soccess of CASSes in Biankouma. When fiwming CASSes in the early lllCJIIlM of 1993, 
no one had provided the Hygieue Depatb:neut or Sr. Lon:ua with an organizational cbart 
b the DCW community group. The result was a hybrid betwa:n the official CASS and 
the Village Health Committee. Biantouma found itself in a stale of limbo. The people of 
BiaDkouma identified tbemsetves with the title and mission of the CASS but did not waot 
1D give up the community health agadS. The community health agents provided valuable 
services 1D the townspeopl~ but this progmm definitely fell uodel' the auspices of the 
Dq&b:neut ofR.ural Health. Comcqucutl:y, the Hygiene Depmtmcut petfOIDltd (and 
continues pe:rfonning today) a balancing act, trying 1D work with the Man Social ~. 
the DDS, and also with Sr. Loreua and the Directot ofRmal Health. 

Olhrr suca: ssful partDcrsbips were formed betwrm the CASSes and people of other 
cities. Peace Corps volunteers and social workers from other lvorian cities visited 
Biankomna 1D obse:ne the CASSes in action, beanse 1bey were planning 1D start CASSes 
in their own towm based loosely on the Biankouma model Biankouma's CASS members 
were tlatteted by this positive atk:lltion.. 

Perhaps the strongest legitimization came fiom the CASSes themselves. When CASS
Notre Dame invited the mayor and his deputies 1D visit their quartic:~", all the other 
CASSes took notice (this mwi•ag was discussed earlia'). The mayor's acceptance of the 
invitation told the entire city that CASSes are a political and social force 1D be respected 
and courted. 

Ncptiatiag Iadasioll witlliD TnditioDal Social Stnc:tves 

Although "\\'OJilCil are able 1D hold any position in a CASS including president, counselor, 
and treasur'el', few women sought such offices. Any woman involved with a CASS is 
considered by the CASS officers 1D be a midwife. Therefore, all female CASS members 
are exp-ded to participate in midwife activities including baby-weiglrinw;, birtlwiuw-, and 
educational sessions. 
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According to the men in Biankouma, women are not supposed to hold leadership 
positions, except over other women. Women silently accept this differentiation of sex 
roles. From their initial creation, the institutional structure of CASSes in Biankouma and 
the participatory behavior of their members have reflected the traditional division of the 
sexes. Women are delegated to "female" activities such as caring for babies and 
sweeping the streets, while men's activities include politics, projects, and chopping down 
weeds. A few CASSes have women serving as CASS secretary or first-aid worker, but 
the CASS officers insist that this is only temporary, until they can find men willing to do 
thejobs. · 

Before the advent of CASSes, the oldest women of each quartier served as the quartier' s 
midwives. These women gave prenatal advice to pregnant mothers and were present at 
births in order to help the mother. When Village Health Committees and CASSes were 
created, an effort was made to draw these untrained birth-assistants into the movement. 
When these women join VHCs or CASSes, it becomes easier for the Health Ministry 
(through Sr. Lorena and other health officials) to train them. It was found that the better 
trained the midwives were, the more likely they were to encourage local women to go to 
the hospital for births. 

26 
1bis may seem illogical, but as women become more familiar 

with the hospital and health care professionals, the more comfortable they feel referring 
expectant mothers. Also, trained midwives are knowledgeable of the risks associated 
with birth and the ways the hospital staff can lessen these risks. The Hygiene Department 
consulted with Suzanne Gondo, director of all of the city's midwives, to develop new 
strategies for the midwives. We saw the trend toward frequenting the hospital as a good 
one for health reasons but wanted to preserve the role of midwives in traditional society. 
As a result of our discussions, a program ofbaby-weighings and nutritional counseling 
was added to the scope of midwives' activities. Both the Hygiene Department and Ms. 
Gondo encouraged midwives to become guardians of childhood health. By December 
1994, six CASSes had begun baby-weighing programs and midwives from all nine 
CASSes had been trained in nutrition. 

Many young women are attracted to the CASSes because they provide social and 
intellectual outlets. These young women are educated but within small towns and 
traditional social structures find few places where they can put their knowledge and skills 
to use. They come to the CASS meetings and are discouraged from participating as 
officers or general members because the men expect all women to join the quartier's 
group of midwives. The older women, however, will not allow the young women to 
attend births, this being an honor reserved for more experienced women. Unable to use 
their midwife training at actual births due to age norms, a rift grows between the older 
and younger women. 1bis division is further exacerbated because the older women are 
jealous of their counterparts' education and modernity, and the younger women grow 
increasingly bitter about their exclusion. 

In order to check the pronounced division oflabor by sex and age, the Hygiene Team has 
worked with CASS leaders to attract inore women to the organizations and to broaden the 
range of functions women can fill. A few members of the DDS and Man Social Center 
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teams are women, as are many of the people teaching the CASS training sessions. 
Through exposure to lvorian women holding leadership positions, the people of 
Biankouma are beginning to appreciate the diverse talents within their own community. 
In the CASSes where women do hold positions as first-aid workers or as secretaries, they 
are gaining the respect of their male cohorts. In time, perhaps those involved with the 
CASSes will come to recognize the contributions of these women, rather than treat them 
merely as temporary fill-ins until a man comes along. 

Women, however, are neither incapable of taking control nor unwilling to do so when 
they feel it is necessary. In one instance, the women of CASS-Plateau were so tired of 

. waiting for the men of their quartier to call meetings and plan activities, that they elected 
their own officers and planned their own activities under the name of CASS-Plateau. All 
of these women were midwives in the old CASS, but they felt they had to take control of 
the CASS if they wanted anything to get done. 

The CASS had begun a project several months earlier that involved the construction of 
cement trash receptacles. The men had confectioned the bricks but had not built any of 
the quartier's bins. The women ofCASS-Plateau went door-to-door collecting donations 
from people of the quartier to finish the project. Besides raising enough money to pay the 
masons, the women carried bricks and water on their heads and in wheelbarrows to the 
construction sites. A group of seven to ten women neglected work in their fields and at 
their homes in order to supervise the construction of their trash bins over a period of two 
weeks. 

The men of Plateau renewed their interest in the CASS several weeks after the work was 
already completed and began scheduling meetings. It is of interest to note that this timing 
coincided with a political election, and the male president evidently wanted to use the 
CASS as a power base. The women quietly returned to their midwife positions and let the 
men resume control. 

Although the women no longer held officer's positions, the experience should not be 
considered a loss to the women ofCASS-Plateau. Throughout the period of the men's 
inactivity, the women learned that they are capable of planning and implementing a 
project, even a technical construction project. As a result of this project, there is also the 
understanding that men are in charge only because the women let them, not because the 
women are powerless. 

Financing Community Development 

CASSes received financial support from many sources over their first two years, and 
these experiences influenced the Hygiene Department to refrain from seeking outside 
funds for later projects. When people learned that donor money was available, they 
requested extravagant items such as satellite dishes and pick-up trucks.

27 
Local people 

began to believe that development depended on the rich foreigner rather than on local 
initiative. 
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USAID was committed to the CASSes in all five target cities and made money available 
for worthwhile projects. Much of the community development budget financed the 
many site visits and community studies performed by the DDS and the Man Social 
Center. Money was also available for training seminars and city-wide contests such as 
the one held in Biankouma. Generally, Peace Corps volunteers submitted project 
proposals to USAID on an individual basis to receive further funding. Territoriality 
problems developed between the DDS and the Peace Corps volunteers, and tensions were 
especially high between the DDS and me. As a result, the DDS tried to control program 
money by making funding requests to USAID, too. For one project, the DDS met with 
the CASSes in all five cities to ask what the groups needed to help them with their work. 
The DDS proposed uniforms, tools, and mopeds for various CASS members. People were 
very excited about these "freebies" and wanted everything that had been suggested. 
Although these were attractive ideas, they weren't realistic. Mopeds are expensive to 
operate and repair. Once the initial free gift has been made, deciding who uses the 
mopeds or wears the CASS uniforms would be problematic. It was also uncertain who 
would maintain the goods and what would happen when someone quit the CASS or 
something was stolen. In the end, the DDS ordered tools for neighborhood clean-up 
activities. 

ools caused a great deal of confusion and ill will between the nine CASSes, CASS 
members, and the city. CASSes considered these tools to belong to them and wanted the 
tools divided among the quartiers even though dividing up the tools would leave each 
neighborhood with just one shovel, three machetes, one wheelbarrow, etc.; hardly enough 
materials to carry out any group activity. People did not trust the mayor's office to guard 
the tools, believing the mayor would let the trash team use the CASS tools. (This 
argument was especially forwarded by the CASS members who were rivals of Mayor 
Woi.) The Hygiene Department did not trust the individual members of the CASSes to 
manage the entire stock of materials, believing the tools would stay in the current 
presidents' hands forever. In the end, Mayor Woi persuaded the CASS presidents to give 
the municipality a chance to prove itself. After all, the tools were officially donated by 
USAID to the municipality and were ultimately the responsibility of the city. The city's 
guardian and the director of Technical Services, Kuassi Pierre N'Zore, did a great job 
keeping track of the materials and tensions soon calmed, although accessibility and 
regulation were recurring issues. 

Through creative advocacy, I was able to use USAID funds to secure matching funds 
from the city. By packaging projects as join-efforts, the city was more likely to 
participate financially. Elected officials felt it looked bad in the eyes of donor 
organizations if the city, which was involved in several large-scale development projects 
with these same organizations, was not willing to ante up for small projects. In return for 
US AID support of the first Most Beautiful Quartier Contest, the mayor promised to put 
the contest in the city's 1994 budget, and thereafter it became an annual budgetary 
expense. USAID donated about $600 for prizes and advertising in 1993, and the mayor 
lived up to his promise by budgeting about $450 for 1994.

28 
This money more than 

covered contest expenses, since by the second year we were more efficient planners. The 
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mayor increased the contest budget for 1995 and will budget at least the same amount, if 
not more, for 1996. 

Other successful financial partnerships include the CASS cards and the concrete trash 
bins. USAID paid about $100 for the first 300 CASS cards, with the understanding that 
the municipality and the CASSes would share the costs of any additional cards. For the 
trash bins, USAID provided cement and a press for earthen-bricks; the City of 
Biankowna contributed gravel, dirt, and water; and the CASSes provided the manpower. 

By the end of 1994, however, USAID had phased out its projects in COte d'Ivoire. This 
matked the end of DDS visits to Biankowna and the other target cities, and often the 
dissolution of CASSes followed. Mayors no longer felt obligated to support the 
community development initiatives since the construction projects (the lucrative aspects 
of the project) were near completion. The high level of municipal commitment in 
Biankowna, and the limited use of outside funding for projects, encouraged the 
continuation of the CASS project in the city. Biankowna was perhaps the only city 
where the mayors were willing to support the CASSes financially, thus facilitating their 
continuation in the absence ofUSAID funding. 

A financing alternative to municipal, national, or outside donations is cotisation 
(contnoutionlsubscriptionldues). In small villages, people have a social responsibility to 
give money to support community-wide projects. Money might be collected to partially 
finance construction of a village health center or to support a neighbor in time of need. In 
areas where people have little experience with financial administration of public funds, 
cotisation reduces problems of mismanagement. Money is only collected when it is 
needed, and extra money is spent quickly spent on another project or on a festival. 

The people ofBiankowna have retained this tradition of giving money for small projects 
that benefit the community. Whenever dignitaries come to town, CASS leaders ask their 
members to donate a little money or some rice so the guest can be welcomed 
appropriately. People are willing to participate financially in small projects and even feel 
it is their social responsibility to do so. Local financing, even if it represents only a 
fraction of the overall costs of a large project, results in a sense of local ownership. The 
women of CASS-Plateau, who were mentioned earlier, used cotisation to raise funds for 
the construction of cement trash bins in their neighborhood. In other quartiers, cotisation 
was used to purchase notebooks for CASS secretaries or refreshments for meetings. 

By relying on cotisations for most project funds, CASS activities have become more 
economically sustainable. Even in a small city like Biankowna, if the people are not 
willing to donate money to fund all or part of a project, it is more a question of whether 
the project is a priority than whether they have sufficient funds. 

Through the CASS initiative, city officials, as well as community members themselves, 
learned that the infusion of money cannot solve all problems. Many problems are the 
result of poor management of already available resources, or the lack of commitment on 
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behalf of the public or local officials. In a final evaluation of the MDSP, the authors 
noted that "in twelve Project towns the volume of garbage collected increased 17 percent. 
This increase was due more to improved organization and the use of community groups 
than to infusions of funds or materials." 

29 

Lessons Learned 

Listen to what the local people are really saying. When I first arrived in Cote d'Ivoire, 
many Europeans and Americans warned me not to have high expectations for my two 
years in Biank.ouma. They told me that the Yacouba and Toura people living in the 
region were unfriendly and impossible to motivate. My experience showed me exactly 
the opposite. The citizens of Biankouma were not eager to participate in the development 
schemes of others, but they were committed to work toward goals important to them. 
From day one, Biankoumans were committed to teamwork. They wanted to learn how to 
carry out their own projects, from needs assessment through implementation and 
completion. Everything that took place in Biankouma was due to the hard work and 
commitment of the city's residents, and I am confident that CASSes will continue in the 
region. 

Work closely with all project partners and avoid tensions arising from territoriality. At 
times, the relationships between the Hygiene Department, which was on the scene daily, 
and other project partners was tenuous. The department kept in touch with Sr. Lorena 
and USAID but failed to inform regularly the DDS of its activities. Sr. Lorena, who has a 
great deal of experience working in the region, was not involved in most administrative 
decisions regarding the establishment and management of CASSes in Biankouma. 
Instead, she was often informed of past activities or asked to participate in already 
planned events. Although she was always dedicated to the advancement of community 
development in Biank.ouma, her expertise could have been better utilized by the Hygiene 
Department. The main reasons for her exclusion were her busy schedule and conflicts 
that arose over our differing personal visions for community development organizations. 
Although Sr. Lorena and I had an informal understanding about involvement in each 
other's programs (I attended and participated in her programs and she did the same for 
mine), no such agreement was reached between the DDS and me. From the very 
beginning of the project, the representatives of the DDS were disdainful of Peace Corps 
involvement in the CASS project. They felt that they were in competition with PCV s for 
project funding and for credit for achievements. DDS social workers often spoke 
negatively of volunteers when performing site visits and complained bitterly to USAID 
that PCV s never contacted them even though they nevertrieci contacting the PCV s. Due 
to these territoriality conflicts, bad feelings developed between the two groups which 
detracted from the quality of our work. Project partners were actually working against, 
rather than with, each other. Letting personality conflicts and territoriality detract from 
the CASS project was unprofessional and it could have jeopardized the entire project. 
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Move from talk to action. CASSes in Biankouma are very good at talking but less 
effective at achieving goals. Members sit around discussing problems for hours, but few 
people take the initiative of collecting information on a problem or arranging a meeting 
with the mayor. Many CASS members prefer to stick to what they know, brooms and 
machetes, and are reluctant to tackle anything new like problems of electricity or water 
provision in their quartiers. Often my role as an outsider was to show people their 
options. People are limited by the scope of their experiences, and the benefit I offered to 
the Biankouma was my collection of unique experiences. CASS members had never 
dreamed of calling a meeting with elected officials or building a fire pit out of mud to 
conserve wood. Although I tried not to push too many external ideas on the CASSes, I 
served as an information and planning resource to them. As people continue dealing with 
small short-term community problems such as weeds and trash, I am sure they will 
become more confident in their abilities to handle the more structural and long-term ones 
of social and economic inequity, infrastructural development (e.g.~ electricity), and 
environmental degradation. 

There needs to be coordinated, local supervision. If CASSes in Biankouma are to 
survive independently of Sr. Lorena, the mayor's office, and the Peace Corps, the 
Community Council needs to be re-established. This council would progressively assume 
the supervisory responsibilities of the Hygiene Team, freeing the hygiene agents to act as 
liaisons and resource people. 

Community development takes a long time and progress is difficult to measure. At the 
end of a construction project, there is a market or bus stop where there once was not. In 
contrast, at the end of a community development project, there is a heightened sense of 
awareness, healthier living style, and community cohesion. Few of these results are 
immediate or easily measured. The Hygiene Department was often discouraged because 
agents spent an incredible amount of time coordinating activities and contacting CASSes, 
yet progress was slow. Mona Serageldin, in Enabling Sustainable Community 
Development, explains that no changes take place overnight. "Decentralization and 
empowerment are slow processes. They require the reshaping of the institutional 
linkages between central and local governments and the establishment of new working 
relationships between local authorities and communities."

30 
To keep participants as well 

as planners motivated during this slow process, set small, achievable, and measurable 
goals. The Hygiene Department measured the number and frequency of meetings held in 
each quartier, the number of people in attendance, the number of people educated during 
outreach programs, the number of babies weighed, etc. These numbers told us that we 
had accomplished something, even if we did not notice a drastic change in the urban 
environment around us. We shared these findings with the public to help them see and 
appreciate the progress they had made and the importance of their actions. 
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Recommendations 

Establish pathways of communication between all project partners, and encourage 
discussion about methods and frequency of contacts. Open communication prevents 
misunderstandings, promotes information-exchange, and discourages the development of 
territoriality. 

Integrate traditional or existing community structures into project design as strategies for 
courting local participation and promoting cultural institutions. People are often wary of 
newly created structures such as community groups and administrative structures, and 
this suspicion on the part of project stakeholders might result in low participation rates or 
slow progress as people become comfortable with the new organization or office. By 
adapting local structures to fit the needs of a new project, the trust and participation of 
local community members may be more easily gained and traditional cultural institutions 
may be strengthened at the same time. 

Conduct frequent evaluations of community education and development projects using 
easily measured indicators of project performance, in order to better ascertain progress 
and to recognize and encourage stakeholder participation. Participants in community 
development projects often lose steam several months into a project when they realize 
that it takes a long time to raise awareness, and even longer to see environmental 
improvements resulting from changed behaviors. When talking with their neighbors, 
project participants are embarrassed because despite all the time they have spent 
monitoring child nutrition or educating people about environmental problems, they are 
unable to point to any concrete improvement in the neighborhood. By documenting the 
number of people reached during educational campaigns and the number of meetings and 
training sessions held, project participants can see that they have indeed contributed 
something to the community. In addition, involving community educators in short-term 
interventions that produce a final product (such as trash bins) is another way of keeping 
participants motivated. 
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Chapter 4. First Nations Development Institute (FNDI), U.S.A. 

Jan Elise Seago 

Planning for the Seventh Generation 

... Take care of the beloved land, 

... We must insist on a way oflife 

that helps us not only survive, 

but to value and respect each other and the land 

because only in this way will the earth live on 

and our generations will follow. 

"The Land and the People are Speaking;' 

Simon J. Ortiz
1 

Within the spiritual lives of American Indians, the land and the people are synonymous. 
Without a land, there are no people, no language, art, religion, or culture to pass on to the 
children and their children's children. This may sound overly dramatic to the western 
mind, but to the Indian mind, the truth of these words is a fact of life. Connection with 
the land is intergenerational; the grandfathers gave their lives that their children might 
live in peace forever on the land that accepted the blood of generations. 

The Seventh Generation is a blessing of the Longhouse to all who enter or leave the 
company of the community. In the days before western politics intervened, the Iroquois 
League was the governing body for the Six Iroquois Nations, and decisions affecting 
tribal members were made in general meetings. 

2 
Opinions of all members were heard, 

then open discussion continued until consensus was achieved. The modem day Oneida 
use this consensual philosophy to lead their tribe to prosperity through development of 
the people's resources, both natural and human. I use it here, (1) applying it to all Indian 
people's survival and economic growth to the seventh generation, at least, and (2) in 
discussing the efforts of those working to promote this survival and growth. 

Attempts to meld the concepts of consensus and prosperity for the Seventh Generation 
and apply them to contemporary development scenarios have led to the creation of new 
economic forms. When Rebecca Adamson, founder of First Nations Development 
Institute (FNDI), began her door-to-door search for private funding to initiate capitalistic 
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growth for Indian Country in 1980, a new economic model was about to be born. For 
decades government agencies, missionary groups, and nonprofit organintions have 
attempted to bring Indian reservations into the economic fold of America. Programs and 
projects have been ftmded, implemented, and abandoned with the regularity of 
Congressional elections. At the end of the ftmding, Indian Country is left with a legacy 
of roads leading nowhere and buildings that only winter winds blow through. The project 
concepts are imported along with the experts who implement them, without consulting 
the reservation population's concerns. Indian people are treated as needy recipients, not 
as stakeholders. Even more regrettable, traditions that hold the people together are 
ignored or misunderstood. Pitifully few of these well-intended projects have smvived 
and even fewer community needs resolved 

As part of its new approach, First Nations Development Institute uses only private funds. 
This is because government program dollars tend to increase dependency. For growth to 
be sustainable, that growth must be grounded in available reso~ both natural and 
hmnan, and in traditional life-ways, and it must have the direct involvement of the 
community. First Nations devotes the knowledge gleaned from over 15 years of 
experience to give technical and financial assistance to tribes for development of 
economies that will sustain and enrich the lives of Indian communities. The desired 
outcomes of growth are achieved through a development process which first creates 
economic self-confidence and empowerment oftn"bal members. American Indians have 
withstood military siege, rampant disease, and grinding poverty resulting in the 
decimation of traditional economic systems. The survival of the spiritual core of the 
people provides the base for a new style of economic development: tnDal members in 
btmness together, striving to improve conditions for all the people in a continuum of old 
ways. 

First Nations works from a grassroots petspective, helping to build coalitions that will 
energize and motivate the entire community. The ownership of ideas and project 
objectives within the community assures the success of ventures. Working together with 
the community in pursuit of their shared goal, First Nations acts as consultant, assisting 
with the technical aspects lacking in the experiential base of the tn"be. Traditional tribal 
systems are kept as the basis for organizing and implementing a project's completion. 
One of the problems of imported programs has been the insistence that the only 
successful methodology to be followed is that of the experts. Native traditions 
smrounding material possessions, the division of labor between the sexes, and communal 
sharing are different from those of the dominant society. Most Indian people view the 
importance of possessions to lie in the ability to share bounty with people in need. This 
traditional base is employed by First Nations as a working premise during the planning 
process. 

To illustrate the historical significance of First Nations and its work, this study begins 
with a brief overview ofU.S.-Indian Policy as it relates to the colonization and economic 
development of North America. Running counter to this story of a new nation's 
successful capitalistic ventme, the devolving status of the original inhabitants will be 
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covered to clarify Indian-specific terminology and policy stances. The main theme, set in 
the background of history, is an introduction to alternative methods being employed for 
tribal economic development through the coalition of nongovernmental organizations 
(NGOs), the Senate Select Committee on Indian Affairs, and Indian people. 

A Brief History of U.S.-American Indian Policy 

Twice over seven generations ago, the lives of the native people were changed forever 
during the quest for lands and riches by European explorers; The potentials of this land 
were recognized and coveted, but a vital existing civilization was not. From the other 
side of the Great Water, the new world was viewed as uninhabited, ready for conquest, 
occupation, and exploitation. The natives, at first, were willing to share the land and the 
riches. Most tribes had ancient stories foretelling the coming of light-skinned bearded 
men, in "winged houses,"

3 
who were to be welcomed peacefully. Travail began when the 

Indians were not willing to give up their homes and fade away, or as the newcomers 
thought, happily adjust to the western philosophy. The colonists from Europe became 
colonizers, as imperialistic as the governments they fled. The generations of Indians that 
fought to continue their lives as before were overwhelmed by waves of land-starved 
colonials, losing to numbers and diseases that swept from the white settle111ents into the 
forests. Tribe by tribe the Indians were forced to concede lands, rather than be erased 
from them. The desire for continuance of the people was the deciding factor. Chiefs and 
warriors could die in battle, but the children of the nation should live as the land lived, 
taking care that the future generations would not perish. 

With the Revolutionary War won, the fledgling government needed space for new 
settlers. Standing in the way of the federal government's "manifest destiny," native 
people were swept before the tide of western development. In 1787, the Northwest 
Ordinance carved out Indian Country, guaranteeing Indian title to lands in a unique 
system of "reservations." The early use of the word was in the context of "lands 
reserved to Indians." This meaning has been upheld by the Supreme Court through a 
history of court cases.

4 
The context has changed over time, by presidential policy 

evolution and administrative decisions, to mean "reserved from,"
5 

reducing the freedom 
of tribes to control land to a condition of habitation rather than ownership. Thus the trail 
of treaties began, pushing the people into ever smaller territory. Each treaty promised the 
territory for " ... as long as the rivers flow and the sun shines ... " 

6 
but, in reality, it was 

only until gold, water, or trees were needed from the land. In order to save their race, 
Indians kept moving farther away. Still the distance was not far enough. Indian Country 
continues to shrink yearly, leaving fewer resources for more people to share. 

The issue has been, for centuries, assimilation versus sovereignty in U.S.-Indian relations. 
Assimilation destroys the culture. Indians have always rejected this approach. Indians 
have been a historically and legally recognized sovereign people dating from the passage 
of the Northwest Ordinance in 1787. Sovereignty was reaffirmed in 1831 by Justice John 
Marshall's U.S. Supreme Court decision written for Cherokee Nation v. Georgia. This 
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decision affirmed that the Cherokee tribe was in effect a state, a distinct political society 
separate from others, and therefore able to manage its own affairs. 

7 
In these two texts will 

be found the license for Indians to determine the future for themselves. Also in these 
texts is the groundwork for the confusion of policies that have surrounded self
determination. All issues pertaining to Indian Country are Executive Branch decisions, 
carried into law within the Congressional process. 

The government has changed the direction of federal Indian policy with the election of 
each new administration. A president's policy stance determines the decisions that 
Congress legislates for the indigenous people. Western conquest, treaty-making, 
banishment to reservations, the 1887 Dawes Act, urbanization after World War II, and the 
1950s termination policy were the precursors to the conditions found on reservations 
across the continent. Today, tribes are still fighting for their land. As natural resources 
are discovered, the reservation land becomes desirable to non-Indian developers. The 
Bureau of Indian Affairs (BIA)-the federal administrator of Indian policy-or one of 
some 90 other agencies that have jurisdiction over reservations will attempt to lease 
away, sell, or contract Indian resources at a fraction of their market value. 

The land base, diminished through federal sales and leases, has been checkerboarded 
(interspersed with non-Indian ownership), reducing viable farming or grazing acreage. 
Fractionalized allotments, caused by inheritance provisions written into the Indian 
Reorganization Act of 1934 (25 U.S.C.), reduce the size of allotments as they pass from 
generation to generation. This policy interferes with tribal development programs, 
because land parcels are too small to support industry or farming that will add to the 
economic stability of reservations. The result of the confused state of Indian policies is a 
reduced ability to sustain a standard of living that supports the people without the help of 
government programs. Indian sovereignty as a planning base has been summarily 
ignored by otherwise well-intended government programs. Agencies import the program 
ideas along with the funds. Too often, community members are not involved in the 
planning process, their needs are not addressed, and opportunities for participation are 
limited to menial labor jobs. Projects started with the change of Congressional 
representation or presidents can lose funding, leaving the reservation without 
accomplishing the stated goal. 

The problem of the poverty of Indian reservations has remained unsolved even with the 
many changes in government policy directed toward alleviation of need. American 
Indians, as a people, have the worst statistics of any minority in the United States. 
Unemployment is an average of 35 percent with a high of 90 percent on the Rosebud 
reservation in South Dakota. The infant mortality rate is the highest of any group in the 
United States, and the health of the adults is the most affected by diabetes and alcohol 
abuse. School dropout rates are the highest and grade-level attainment lags behind 

8 
accepted American educational standards. Beyond these sad statistics, reality lies in the 
resilience of the people, the desire to educate their children, heal their infirm and, most 
importantly, to develop the lands that are Indian in Indian ways. Spirit of community and 
family ties the people to the land. 
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Government spending for social programs has been drastically cut in budget austerity 
moves since the "war on poverty" days. Native American people are desirous of 
independence from government programs. First Nations Development Institute stands as 
a beacon at this particular intersection of time, filling the position of intermediary in the 
Indians' process of becoming self-sufficient. Accepting only private foundation funding 
for redistribution, the Institute is assisting Indian tribes and individuals to develop viable, 
sustainable economic ventures that widen the base of reservation commerce, creating jobs 
and supporting social welfare programs. The mission of FNDI is to work hand-in-hand 
with Indian people, crafting culturally appropriate economic projects that will bring 
systematic, lasting economic and social change to Indian Country. 

Native cultural traditions, though different from tribe to tribe, center on respect for the 
land, individual worth, and communal-family values. These traditions must be the basis 
for economic and social growth. Plans made today are for all the generations to come, 
assuring the continuance of a people and their unique culture within the confines of 
United States territory and laws. 

This study will introduce First Nations Development Institute, a private nonprofit 
organization working with Indian groups, assisting with nongovernmental funds and 
expertise in developing alternative methods and strategies for sustainable reservation 
economic development. First Nations, as an Indian-centered organization, believes any 
development, to be sustainable, must come from adherence to these values. 

Changing the Future 

FNDI was chosen for inclusion in this handbook because of the organization's 
commitment to community development and prosperity for Indian people, as well as the 
philosophy that building fmancial self-sufficiency begins at the grassroots, empowering 
stakeholders and strengthening the community. The organization's vision of a values
based economic theory as it applies to nonwestem ideologies will be discussed. First 
Nations not only works with the economic future of Indian Country, but also is devoted 
to maintenance of the cultural base. Tribal people see the world as an interrelated whole 
in which all aspects of life are dependent on each other. With communities working 
together for success, it is the society as a whole that survives. 

The history of First Nations Development Institute began with Cherokee descendant 
Rebecca Adamson's quest for a solution to the economic, social, and political problems 
plaguing Indian Country. In the 1970s, Ms. Adamson worked for the Denver-based 
Coalition of Indian Controlled School Boards. With the Coalition she traveled 
throughout the western reservations, assisting tribes in organizing community support for 
Indian-centered educational programs. The decade spent in this position helped her to 
hone her organizational skills. Traveling the reservations gave her firsthand knowledge 
of the plight of the Indian people. Her experiences working·among the desperate 
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resenation conditions coalesced into a vision to impove reservation life by employing 
the free-market system, as fashioned through the cultural mores of1he Native heritage. 

Ms. Adamson mumoo to the East Coast armed with a ptoposal to obtain funds from a 
private foundation to begin work on 1he vision. The first aunupt met with no ~ so 
she rdtDllf'Af to Indian Country. Ms. Adamson enjoyed a succc ssful stint as a consubant 
with 1he United Tn"bes EducatioDal Tecbnical Ceutel', a grassroots Indian organization 
based in Bismarck, North Dak.o1a.. The following year she Idmned to New Y mk to 
knock on foundation doors once again. This time, she obtained $25,000 from the FOld 
Foundation and, with that, the Joint Foundation Support group gmnted Ia another 
$25,000 to begin the First Nations Financial Project in 1979. Adamson says, "It's like 
growing a gar:dcn. First you plant 1he seed. 1hcn you cultivate. You have to keep going 
back and going back. "

9 

First Nations' approach to sustainable development is ho~ including all aspects of the 
OOIDJDJJirity, wodiog from the point of view of the iDdividual outward Economic growth 
broadms the community's ability to address social needs of each member. Wrth a strong 
oonnnticial base, communities are able to build hospitals, schools, and adequate homes. 

1'bcle is a mili1aocy in the structure and vision of First Nations: the insistma: on 
preservation oflnctian culture ew:n as the organization spreads the bl~ of 
capitalism At FNDI mwings bo1h goals are evidcot. There is a ttadition, within the 
01ganin11ion, of a "sweat lodge" cleansing CCI'CIDODJ, including blessings of sage and 
sweet~ "'smndging," before a "talking ciicle" where board members come to 
spiritual community before starting the business agenda. Adherence to cultural values is 
the basic tmet of all ptOjects that are assistrrl by First Nations. Native Americans must 
keep 1hcir spirituality CCD1ral to all elemeuts of~ both work and personal, to maintain 
the hmnony DCCessa•y for transitions into the world of market economics. 

Valwes-Based Ecoaolllics 

Since the initial "war on poverty~" economic development pna;titioners have adopted a 
variety oflacti~ most of which center around the geneml theme of assisting the 
economically disadvantaged in gaining access to and accumulating capital Without a 
doubt, improving the financial standing of a local population is an important goal of 
economic deYdopmcnt. Yet, evm the most fiscally comervative venture capi1aJist would 
agree that 1he financial viability of an economic entetptise is largely depmdmt on 1he 
bmnan capi1al involved 

Most ilm:stwent and financial models put a strong emplmis on" outputs" and" end 
prodnas" and the effective measurement of each. There is a supposition that 1he end 
result, usually dcsaibed in tams of numbers of buildings e:reclcd,jobs created, or people 
trained, is all that counts.. Yet, as with any kind of goal attainmeut, there is always a 
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series of steps in a process which progressively leads toward the effective 
accomplishment of an end result. 

Although interested in economic outcomes and end results as accepted financial models, 
the values-based approach questions many of the evaluation tools used in traditional 
development and investment models. The values-based approach does this by focusing 
less on collateral and more on human capital. First Nations knows that positive economic 
outcomes for reservations will be achieved only through a development process which 
first creates economic self-confidence and economic empowerment of Indian people. 

First Nations utilizes a values-centered economic framework composed of three primary 
elements. The first is locally-held social values. The second is the support created 
through locally controlled processes. The third and final element is measurable, 
participant-determined indicators of performance. 

The values-based model, which starts with cultural integrity and places equal value on 
social and economic change, has developed these four basic principles: 

1. Start with the values of the local people ratherthan those imposed by outside 
institutions or interests. 

2. Believe that successful development is about "net change" in the social as well as 
economic environment of the reservation. 

3. Recognize the need to measure that change in a way that is useful to the local 
constituency as well as outside investors. 

4. Acknowledge its own place as the facilitator and translator of inner-circle 
realities. 

First Nations' values-centered economic framework recognizes two primary stakeholders: 
first, the reservations which contract for an economic development project; and second, 
the public and private investors who provide capital investments in these projects. It also 
recognizes that although each stakeholder expects a successful economic outcome and a 
return on their investment, each one's respective definition of "success" may be quite 
different from all the others. 

The values-centered economic framework provides a method for both the tribe and the 
tribe's investors to define success. Before beginning a reservation-based project, First 
Nations identifies the tribe's implicit values and economic vision. Then, after an 
extensive research period, FNDI suggests a project and a corresponding process which 
preserves those values and makes tangible the tribe's economic vision. Under the new 
economic model, the tribe will also be asked to specify certain outcomes which they 
themselves will use to measure the project's success. By design, these projects develop a 
self-sustaining life of their own. Although connected on some level to First Nations as 
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the developing institution, the ultimate goal and measure of a project's success is its 
ultimate independence. 

The Values~Based Development Process . 

The following summary describes the essential components of the values-based 
development process. 

Interpretation-the first step- includes the following activities: 

1. Identifying shared philosophical values: Tribal members who contact First 
Nations need to articulate the desires of the community within an appropriate 
paradigm. Quick-fix ideas that are at some level exploitative and therefore 
unsustainable are not entertained. The original desires expressed by tribal 
members must include basic planning elements of long-term community growth 
and must be approved by all members of the tribe. 

2. Orientation: First Nations staff visit the reservation to assess where they can be 
of the most help, given the particular culture and circumstances of each tribe. 

3. Mapping and establishing the foundation for project development: Working with 
the leadership within the community to articulate the direction, both for the 
membership of the tribe and for the funding foundation, FNDI sits in an 
intermediary position. Acting as an advocate for both the tribe and the 
foundations, FNDI is able to create a climate of understanding between the 
partners. 

4. Identifying and involving a broad constituency and leadership: With the help of 
the tribe's members and the tribal leadership, the community is drawn into the 
design and planning so that a larger segment of the population will be involved. 

5. Creatively recognizing untapped resources: Using existing natural and human 
resources broadens the involvement of the membership. An example of this is the 
Oglala children's traveling art exhibit. Using their art as a fundraiser for the 
school, the children were given insight into the commercial possibilities that exist 
for the artist without being forced to go outside the community. 

6. Analyzing the local context: Culture within each tribe calls for different views on 
development. The Zuni do not accept many accouterments of western culture. 
Electric lines and poles were considered a degradation of the land. To electrify 
their homes, a more appropriate answer had to be found. Developing solar power 
capabilities brought light, refrigeration, and running water to homes without 
interfering with either the residents' belief system or the landscape of the region. 
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7. Facilitating the brainstorming, visioning, and goal project selection: Drawing on 
past experiences, First Nations representatives have learned how to direct 
attention to new ideas without inhibiting the creative process of the community. 
A wide variety of alternatives is provided to local participants through conference 
agendas that can be presented at the site. For those who desire additional 
information and skills, workshops offering strategy development and managerial 
training are available. 

Development activities include: 

1. Transferring and applying technical skills: If a development project calls for 
expertise not yet existent on the reservation, experts are available to teach local 
participants the skills needed. Through these training sessions educational and 
achievement levels of project participants are elevated, and the entire community 
benefits. 

2. Networking and mobilizing resources: First Nations assists the tribes with 
contacts outside the reservation. Other tribes who have experienced similar 
situations are invited to share their methods, broadening the experiential base and 
extending familiarity among native peoples. 

3. Analyzing strategies: Drawing on their years of experience with many situations, 
First Nations representatives are able to assist the tribes in assessing the best 
possible strategy to gain the desired end. These assessments are made within a 
long-term planning framework, one which would provide unto and beyond the 
seventh generation . . 

4. Assessing benefits: The danger of harming a segment of the population, albeit 
unintentionally, while devising development projects is a problem that experience 
can help circumvent. First Nations has been able to assist tribes in assessing and 
prioritizing costs and benefits, within both the short and long terms, balancing 
today's needs with tomorrow's. 

5. Problem solving: In its role of mentor, First Nations is available to tribes as a 
guide for solving the problems that arise within the movement toward sustainable 
development. Examples are: securing continuous funding until the enterprise is 
self-sustaining; providing technical, financial and administrative advice at critical 
points in the organization's growth; making contacts with the appropriate outside 
sources; and organizing additional training in areas of interest. 

6. Implementing accountability, performance, and self-help requirements: One of 
the aspects most often neglected by groups in the planning of development 
projects is the devising of a method for assessing institutional performance and 
ensuring the accountability of project leaders. When assessing incoming 
applications, foundations scrutinize both organizations' financial systems and end 
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products. Installing performance-based measurement systems increases funders' 
confidence and the likelihood of successful first-time and renewed funding. 
Moreover, performance assessment aids in making the adjustments needed to 
improve efficiency of operation. 

7. Building new models: Through the accotmtability and performance evaluation 
process, any change needed in basic project design will become apparent. First 
Nations is investigating innovative alternative financing mechanisms that can be 
adapted to reservation use. 

8. Ongoing monitoring and assistance during startup and early operations: First 
Nations stays in close contact until the operation is nmning smoothly. Even after 
the group has stabilized, FNDI maintains a close relationship with project 
participants so that problems typical of startup projects may be detected and 
COITected as quickly as possible. Early problem detection is cost-effective and 
improves the likelihood of steady future organi7Jltional growth and commtmity
wide acceptance and support. 

DissemiMtion activities include: 

1. Creating and maintaining communication with Indian and non-Indian resources: 
Successes build on each other, both for First Nations as mentor and for tribes as 
they further explore areas for development. 

2 Exchanging and affiliating with mutJial or trade interests: First Nations and 
individual tribes accrue greater expertise for their endeavors by becoming 
involved with as many knowledgeable venues as possible. Through increased 
exchanges, educational levels on the reservation are raised both structmally and 
socially, empowering more people to widen their knowledge and related resource 
base. 

3. Documenting and chronicling accomplishments: Having a written record is an 
empowering tool for both the reservation commtmity and First Nations. 
ReservatioiH:Ommtmity involvement increases as successes become more widely 
known. In addition to increasing the base for com.mtmity participation, 
documentation and publicity aid in future fundraising efforts. Indeed, First 
Nations' ability to draw more foundations into the fold of "supporting angels" 
has been aided by keeping records of its organizational and financial successes. 

10 
4. Sharing. training, and teaching "how to" aspects of the model: Far from 

exclusive, First Nations is committed to making its services accessible to a broad 
range of groups. In addition to using word-of-mouth and print media, First 
Nations holds conferences arotmd the cotmtry introducing their philosophy, 
mission, and methodology to tribes in need of assistance with economic 
development projects. 
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Initial Steps 

First Nations' seed idea was to use small-scale economic and enterprise development 
techniques to enhance existing tribal services and operations. As explained earlier, the 
objective was to decrease the tribes' almost total dependency on federal funds and to 
build business and develop capacity into reservation economies. In 1981, a ten-year plan 
was developed to shape a national strategy for reservation development. This plan 
presented six major components, as summarized below. 

Technical Assistance is responsible for much of the hands-on organizational and 
logistical work at the sites. The staff members assist with networks to include more 
stakeholders. When special skills are needed, workshops and seminars are made 
available to the community. This arm ofFNDI is the Research and Development unit of 
the values-based development approach. This unit develops methods to measure 
economic action strategies and self-help networks for use by tribal groups. 

The Research and Data Bank collects and collates information and history that tribal 
leaders need to make decisions. While tribes have vast resources at their command, they 
often lack reliable information to make full and efficient use of them. Extensive research 
is conducted and data collected on the day-to-day field operations. In addition to 
identifying the ooncerns and problems which tribes throughout the nation have faced, this 
data system provides a central place where successful approaches and solutions can be 
compiled for future use. · 

The Tribal Commerce and Enterprise Program offers a curriculum that addresses the 
particular needs of tribal managers. First Nations developed a series of lectures on 
reservation economic development to complement the academic studies available at tribal 
colleges. This .lecture series has become part of the literature available to individuals 
interested in Indigenous Economics. The Yale School of Organization and Management 
included the curriculum in a Master's in Public and Private Management degree. The 
Tribal Commerce and Enterprise Program is now being offered at the University of New 
Hampshire and has been expanded into an Indian-based master's program that includes 
values-based indigenous economics. 

The Marketing Program was instituted to meet a critical missing link in tribal economic 
development. The sale of traditional arts, crafts, and specialty foods is common to many 
tribes. The lack of marketing strategies has caused failure in many otherwise sound 
business and economic ventures. By developing a network of resources, many 
microenterprises will have a greater chance of success. The following are some of the 
initial successes experienced through First Nations' marketing assistance. 

I. The Chippewa of Michigan had purchased a large IBM computer to help its 
accountants track the millions of dollars in federal funds they receive. The computer 
was too large for the need, so in 1983 the tribe leased excess computer time to 
Century 21 real estate company and other firms in northern Minnesota. First Nations 
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helped the Chippewa to market the computer time. In addition to profiting from their 
investment, the Chippewa developed technical systems to meet the specific needs of 
community users. Today there is authentic Chippewa-made computer software on the 
market. 

2. Little Wound School, serving Oglala Sioux children from kindergarten through high 
school, had less tangible resources, but visible material needs. The school's funding 
base was depleted. However, parents and students wanted to keep the doors open in 
this remote area, rather than send the students to ~e larger BIA boarding school. Ms. 
Adamson traveled to the school to see what assistance First Nations could offer. 
Together, community parents and Adamson decided that the best way to finance the 
school was to tap the creative talents of the students. The art teacher was asked to 
gather the best work. A collection of 160 paintings, drawings, and photographs was 
chosen. These works comprised the Oglala Sioux Traveling Art Exhibit, which was 
displayed in various museums and national parks before it was shown at the 
Smithsonian Institution for a year starting in February 1984. The school earned 
$3,000 a month from the exhibition until its sale at a celebrity art show in Hollywood 
in 1985. 

3. The Zuni Pueblo in New Mexico had rejected a coal company's offer to expand strip 
mining on their reservation, feeling that this represented exploitation rather than 
development. Instead, the Zuni turned to First Nations for help in marketing their 
jewelry. First Nations brought the jewelers together with a New York fashion 
photographer and a catalogue company. This team created a marketing program that 
allowed Zuni artists to sell their jewelry directly to buyers, avoiding the 
intermediaries who traditionally took a large share of the profits as commission. 

4. The Samish Tribe of western Washington state, still unrecognized by the federal 
government, relies on woodcarving and knitted goods as an economic resource. The 
Samish's commitment to holistic, culturally integrated social and economic 
development has guided them in establishing several commercial projects: the Samish 
School of Coast Samish Woodcarving, the Samish Cultural Center and Museum, and 
the Potlatch Store. First Nations worked with the Potlatch Gift Store, which 
functioned as a retail outlet for Indian art and hand-crafted cottage-industry 
merchandise, as well as for the tribe's hand-made woolen goods. Since the woolen 
goods (sweaters, hats, scarves, mittens, and vests), all in traditional Samish designs, 
were identified as an income-generating product line with potential, early work 
targeted specialty woolen markets. In order to stimulate direct sales, a brochure was 
developed for mail-order delivery. Woolen goods were also placed in an upscale ski 
shop in Colorado. As a result of these efforts, sales increased some 60 percent, and 
the profit margin per sweater increased from $26 to $50, making production 
commercially viable. The Samish tribe applied for patent rights to protect their goods 
and the traditional designs. 
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The National Policy and Advocacy Arm is a strong promoter of appropriate and sensitive 
national policy. This component, based in Washington, D.C., functions as a network 
system, disseminating information, sponsoring policy reforms, and preparing legislative 
analyses. Fieldwork provides the basis for assessing the needs to be addressed in 
Washington. The purpose of this office is not to track appropriations or propose new 
federal programs, because advocates strongly believe that these ultimately contribute to 
increased dependence. Instead, this office limits its activities to those policy issues that 
have an impact at the national level and will increase tribal decisionmaking power. 

The Oweesta (Mohawk for money) Fund was created to provide planning and 
development monies and technical assistance to tribes in exploring mechanisms to 
increase available capital. The capital provided through the fund stimulates local 
businesses by being circulated through the communities' development funds, revolving 
loan funds, cooperative financial institutions, and other innovative instruments that 
develop as the economy of the area improves. 

Once initial contact with a tribal group is established, First Nations representatives travel 
to the site to begin assessing the natural resources available on the reservation. Together 
with tribal leaders, representatives research the community,s commercial possibilities and 
determine the community's desires. Planners and community leaders then discuss to 
what extent these goals are attainable, using the human and natural resources available 
within the community. When needed, training programs are introduced to develop 
additional local human resources. Expertise is expanded through this process, elevating 
the educational awareness of the community and promising both the independence and 
continued success of projects undertaken. 

By 1985, First Nations had developed these programs as an integral system of assistance 
to tribes. The list of tribes with economic development projects continues to grow, with 
telephone requests for information and assistance mounting each year. The donor list 
also expands as Ms. Adamson moves from the reservations to the halls of donor money. 
Success stories now precede her, smoothing the way to ever larger grants and a wider 
variety of interested private foundations. In an interview with the local Fredericksburg, 
Virginia newspaper, The Free Lance-Star, Adamson said, "We are not changing the 
dismal and dire situation out there on the reservations. But we are a ray of hope." 

11 

The National Policy and Advocacy Arm 

Sustainability through Equitable Policy 

An outgrowth of the development process has been the ever increasing involvement of 
First Nations in policy reform. Much of the economic underdevelopment oflndian 
reservations is a direct result of federal policy decisions and the implementation of 
federal regulations. Since 1983, the Policy and Advocacy Arm of First Nations has been 
working with tribes and the Senate Select Committee on Indian Affairs to formulate 
equitable policy that will support self-sufficiency for tribal people. Self-determination 
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was the policy stance of the 1968-1974 Nixon administration. During that period, tribal 
governments were encouraged to take charge of some of the federal programs. 1bis 
move appeared to be a step in the right direction for Indian Country. Self-sufficiency 
promotes people's abilities to face and solve problems, be they social or economic. The 
ability to solve problems at the local level is the first step toward Indian communities 
conceiving, planning, and implementing the programs that are needed, and taking the 
existing programs and reconstructing them to fit the specific needs of each nation. Self
determination is one of the basic elements of sustainable development. However, self
determination policies alone do little toward mending the damage done by previous 
policy. Therefore, what is also needed are legislative changes which will assure the 
Indians' access to and right to utilize the resources which are legally and historically their 
due. 

In June 1983, leaders of about 25 Indian tribes gathered in Washington, D.C. to protest 
federal budget cuts. They were armed with statistical ammunition that had been 
assembled by the First Nations staff. Chief Reuben Snake of the Winnebago Tribe of 
Nebraska, a First Nations Board member, denounced President Reagan as the "great 
forked tongue ... who sits in the White House." 

12 
Chief Snake released figures that 

showed that 38 percent of the federal Indian budget goes to the 30 richest tribes. The 
figures also showed that even with this huge federal support, these tribes have an 
unemployment rate of around 70 percent. Adamson is quoted as saying she would not 
want to see intertribal problems over federal aid or see the end of federal aid, as it is an 
obligation of the government in repayment for the lands taken from the tribes over time.

13 

In 1985, the Policy and Advocacy Arm began researching regulations and policies 
affecting the investment of $2 billion in tribal trust funds that are held by the Bureau of 
Indian Affairs (BIA). What they found were books that, according to one Congressional 
staff member, had not been reconciled" ... since Andrew Jackson was President.. .. " 14 

Unexplained discrepancies for a nine-month period totaled more than $17 million. These 
discrepancies alone would finance numerous desperately needed economic development 
projects. The tribes were notified and their protest efforts were coordinated by First 
Nations. The tribes won the support of Congress which, in turn, forced the BIA to audit 
and reconcile its books, reform its accounting practices, and form an Indian-staffed 
advisory group. The Policy and Advocacy Office within First Nations continues to work 
for the reform of outdated or inequitable policies on behalf of the Indian tribes. Such 
policies include land consolidation, trust fund management, and community reinvestment 
legislation. 

Ltmd Consolidation 

Checkerboard holdings of reservation land evolved with policy changes dating from the 
1887 General Allotment Act (25 U.S.C. Sees. 331-358). Indians were allotted parcels of 
land within their reservations, and any "excess" land was auctioned off to non-Indians. 
BIA has further contributed to this fractionation of land holdings by leasing Indian land 
to non-Indians for less than the market value. Tribes are struggling to reconsolidate their 
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lands, either through the direct purchase of parcels as they come on the market or through 
asserting ownership with BIA. 

First Nations began work with two tribes, the Confederated Tribes of the Umatilla 
Reservation in Oregon and the Rosebud Sioux, investigating the mechanisms that will 
allow these and other tribes to regain control over their land. Thorough legislative and 
federal program research was conducted on all aspects of the land consolidation issue. 
This included the Indian Land Consolidation Act and its amendments and the Department 
of Justice ruling on its constitutionality. It also included Department of Agriculture 
programs and resources, and the work of the BIA Task Force on Indian Land 
Consolidation. The First Nations national land policy objectives include: 

1. documenting the barriers and issues related to land consolidation problems, as 
well as the tribal land consolidation programs, models, and techniques which have 
helped overcome barriers to land consolidation; 

2. developing a comprehensive land consolidation policy paper that documents 
findings and presents options and strategies for change; and 

3. providing a vehicle by which tribes can exchange information on land 
consolidation strategies and formulate recommendations for change. 

In addition to First Nations personnel, staff of the Senate Select Committee on Indian 
Affairs and the General Accounting Office also work on these issues. 

Trust Fund Management 

The BIA holds approximately $2 billion in Tribal Trust Funds for some 1 00 tribes. 
Under current law (25 U.S.C. Subsection 162a), the Secretary of the Interior is restricted 
to depositing Trust monies in commercial banks or investing them in securities 
unconditionally guaranteed by the United States. Currently the tribes derive no direct 
benefits or economic advantage from their Trust monies. The only effective control that 
tribes do have is the decision to leave their funds in trust or to take them out. 

The most fundamental question is, how can tribal economies begin to derive direct 
benefit from their Trust dollars while they are in trust, gaining a reasonable return with 
the principal guaranteed? Within the present legal framework, there are many ways for 
the tribes to play a greater role in directing the investment of their funds. The Trust 
Funds could provide enormous immediate benefits to the economic development of tribes 
and reservations, with reasonable rates of return and without loss of security. For 
example, Title VITI of the Community Reinvestment Act, PL 95-128, states that financial 
institutions and banks have continuing obligations to make loans and to meet the credit 
needs of their communities. Based just upon this legal leverage, desperately needed debt 
capital for small business development could be generated. As mentioned earlier, this 
model has been used successfully with the Saginaw Chippewa tribe. Other options, such 

109 



as assignment of Trust earnings to collateralize loans and deposit-incentive programs, are 
being explored by First Nations. 

Late in the 1994 session, Congress gave final passage to a bill authorizing tribes to 
manage their trust fund accounts through an expanded variety of investment instruments. 
The American Indian Trust Fund Management Act of 1994 included several of these 
technical assistance provisions. The reform law culminated a decade-long effort by First 
Nations Development Institute and its allies in the tribes and in Congress. It was a major 
stride by tribes toward sovereign control of their trust fund assets and associated capital 
building. 

Community Reinvestment Act 

The 1977 Community Reinvestment Act requires that financial institutions meet credit 
needs and make loans in the communities they serve, not just take deposits. When the 
First Interstate Bancsystem of Montana announced plans to merge with a Wyoming bank 
system, the Northern Cheyenne nonprofit tribal group, Native Action, went to meet the 
board of the local bank, which is part of the Montana system. The Cheyenne challenged 
the merger on the grounds of the Community Reinvestment Act (CRA). In retaliation, 
the bank reduced its lending area to exclude the reservation. By spring 1991, a year and a 
half after it was filed, bank regulators stopped the merger. 

Working with Native Action, First Nation joined a national coalition movement to 
support and strengthen the CRA. Testimony was submitted to the Senate Banking 
Committee concerning the lack of access to capital and credit by tribes and Indian people 
on reservations, and the extent of discrimination and "redlining" of Indian communities 
by banks. On Apri119, 1995, federal banking agencies signed final regulations reforming 
the CRA. The long awaited final rule institutionalizes Indian Country as a service area 
that must be considered by banks and their examiners under the CRA, which, after all, 
was designed to make financial loans and services available within low- to moderate
income communities. Indian-specific language was incorporated in the final rule and 
preamble, assuring that small banks servicing Indian Country will not be exempt from 
regulations. This recent ruling allows Indians to participate in investment funding in their 
communities, increasing the sustainability of economic development. 

The policy issues that appear above are but a few that must be met and reformed by 
Indian advocacy groups and by the tribes. Indians desire to be independent economically. 
However, without a capital and credit base and the ability to manage their own financial 
affairs, the reservations will continue to be supported and administered by the federal 
government. As a builder of coalitions among the various tribes which face similar 
issues, First Nations is able to assist in the reform efforts. 
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The Oweesta Fund 

Creative Internal Capital Development 

Through Oweesta's Capital Management Program, tribes are assisted with methods to 
increase control over the funds held in "trust" for them by the U.S. government. The 
Capital Management Program's Saginaw Chippewa Tribal Trust Fund Investment Project 
and the Trust Fund Models Project provide good examples of how this program works. 
Completed in 1986, the Tribal Trust Fund Investment Project was the first investment 
model to utilize a tribe's trust fund award for internal capital development, rather than for 
per-capita payments to tribal members. 

Working together, the Saginaw Chippewa Tribe in Michigan and First Nations convinced 
Congress to award the tribe's $10 million land judgment to the group for investment. The 
tribe invested some of these funds in training programs and equipment for a construction 
company and has begun building. As a result, the community now has a new health 
center, a renovated gaming facility, and a teen center. In addition, the tribe has been able 
to back members' home loans by more than $750,000. With a portion of the remaining 
funding, investments were made in a scholarship program targeted at young people. It is 
hoped that intergenerational investment of this kind will significantly increase the future 
economic possibilities not just of the individual recipients, but of the community as a 
whole. 

In the case of the Blackfoot Tribe in Montana, Oweesta has been instrumental in another 
community development project aimed at improving the economic future of numerous 
groups. The reservation community began by reopening a bank that had been closed for 
three years. When the bank originally closed, local businesses foresaw their own demise. 
Without a place to cash paychecks, townspeople began going to other towns for banking 
services and, as a result, spending their money away from the reservation. The Council 
of the Energy Resource Tribes and First Nations together helped the Blackfoot Tribe to 
prepare the complicated, time-consuming bank application. After investing nearly $1 
million to fulfill U.S. Currency Controller requirements, the tribe opened a full-service 
bank and proudly proclaimed it the Blackfeet National Bank. To begin building a 
clientele of knowledgeable borrowers, the bank's board formed a separate, nonprofit 
community development office to educate the public about consumer financial issues. 
The office provides technical assistance on loan applications for adults, as well as a 
curriculum for local schools about business basics. By developing the students' business 
capabilities, the Blackfeet National Bank is helping to assure a viable future for itself and 
for its people. 

Pine Ridge Reservation in South Dakota, home of the Oglala Sioux, is a place full of 
historic memories, most of them tragic. The home of Sitting Bull and Big Foot, both 
assassinated after the Battle of the Little Bighorn, and also the site of the Wounded Knee 
Massacre, this reservation is now a place of hope and renewed success. Pine Ridge is two 
million acres of rolling hills, broken-down cars, and only a handful of gas stations, cafes, 
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and motels. Another, more vital and dynamic, side of Pine Ridge is beginning to emerge, 
however. 

Two studies of Pine Ridge confirm a flow of wealth and vigorous, culturally appropriate 
business activity beneath the smface. In a household survey conducted in 1988, the 
Research and Data Office of First Nations found that over 80 percent of all domestic units 
on the Pine Ridge Reservation bad at least one micro-entrepteneur. Oweesta's study 
identified over 100 activities, such as creating traditional arts and crafts, selling food at 
pow-wows, fixing CaJS and locks, and providing child care. These activities contributed 
24 percent of the total income in these households, compared with welfare, which 
contributed only 20 percent. The reservation's gross income totaled over $82 million. 
Yet because of the dearth of retail businesses on the reservation, Indian people spent less 
than eight-and-a-half cents out of every dollar within the reservation. The result was that 
more than $69 million went directly to neighboring towns' economies outside the 
reservation. Researchers estimated that because of economic multipliers in the 
neighboring towns, the money from the reservation was contributing over $200 million to 
the ~....11; .. ., IS smroULA&&.LI6 economy. 

First Nations and the reservation residents pondered the dire implications of these studies. 
How could they increase their economic productivity and slow the flow of dollars off the 
reservation? By matching capital to culture, the first micro-enterprise loan fimd in the 
nation was created in 1987: the Lalcota Fund A nonprofit program, the fimd provides 
technical assistance and small-business loans to new and existing businesses on the 
reservation. To date, the Lakota Fund has bad no significant problems with its small 
business lending program, which, in addition to technical assistance, provides loans of up 
to $10,000. Wrth the assistance of First Nations' Oweesta Fund and the Ford Foundation, 
a technique similar to that of the Grameen Bank in Bangladesh was instituted. The result 
was the creation of the Lakota Circle Banking Project. Groups of four to six people 
borrow and co-sign small loans for each other, taking a group responsibility for missed 
payments. Through this loan program, the small-business sector on the reservation has 
increased by 20 percent. In addition to providing the primary funding, the Lakota Fund 
staff offers training in group management and the preparation of financial plans. 

The examples of reservation economic and individual growth discussed in these few 
pages are drawn from the first decade of First Nations' own development as an agent of 
information, help, and hope. Each new project has benefited from the accumulation of 
learning gained from previous projects, and all the lessons learned have produced a series 
of cumulative refinements to First Nations' development process. 

Since its inception, First Nations has made policy reform a cornerstone of its work. 
Policy reform distinguishes FNDI' s approach to Indian economic development as 
strategy-based. This contrasts with the federal practice of installing national programs 
and applying them on a funds-available basis, with the result that programs seldom build 
on local precedent or need As funds disappear, the only tangible results are half-finished 
or unused projects left behind as reminders of development failures. First Nations has 
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worked to ensme that proven local development models are reflected in national policy 
reform. The new policy then becomes advantageous to people across the nation, helping 
to assure that all Indian tribes have a level foundation upon which to grow. 

Funding Success 

The historic first donation to the First Nations Development Institute came from the Ford 
Foundation, and to the present the Foundation has remained a staunch supporter of First 
Nations. The Joint Foundation Support group, which has a reputation for risking grants 
on emerging organizations that cannot attract money from the larger foundations, added 
to Ford's seed money and continues to help. (This foundation remains anonymous in its 
membership.) By 1983, the support list had grown to include the Muskiwinnee Fund and 
corporate donors such as Atlantic Richfield, IBM, and General Mills. Each year, when 
financial reports are published, the list grows. 

First Nations refers to its donors as "supporting angels." With the help of donor 
foundations, FNDI' s budget had by 1988 increased to almost 20 times its initial size. 
Today, corporate donors such as Kodak and American Can stand side-by-side with the 
Rockefeller, Carnegie, and MacArthur foundations. James Furman, executive vice
president of the MacArthur Foundation, explains the growth of First Nation's funding as 
being largely the result of increased sponsor confidence: "We always had a lot of 
sympathy for Indians, but it was hard to evaluate their proposals. We didn't know 
enough. With First Nations the task is easier. They're right out front in the struggle for . 
self-sufficiency. We think of them as partners." 
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In 1991, First Nations expanded its national effort to attract socially responsible investors 
by appealing to various religious communities. As that year came to a close, a new 
development occurred. It came to First Nations' attention that funding foundations must 
spend at least 85 percent of the total revenue they generate each year in order to maintain 
their tax-free status. According to figures compiled by Native Americans in Philanthropy, 
only one:-sixteenth of one percent of the more than $2 billion donated annually to 
charitable causes is given to Indian tribes. Foundations are interested in giving more to 
Indian Country but, like the MacArthur Foundation, many don't know how to start. 
Developing a collaborative funding initiative designed to provide funders with expertise 
in reviewing and funding American Indian development efforts would fulfill the needs of 
both parties. Moreover, a collaborative effort of this kind would provide organizations 
such as First Nations with a significantly larger funding base, allowing them in turn to 
provide more comprehensive projects than ever before. 

As a requirement before considering such a collaboration, the Ford Foundation funded an 
organizational analysis of First Nations by an independent consultant. The consulting 
firm's assessment was that, with a few modifications, First Nations' organizational 
structure could manage the task. The Ford Foundation's independent review and 
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subsequent seal of approval caused a ripple effect in the world of charitable giving, 
making the Eagle Staff Fund a reality. 

In October 1993, First Nations crossed a $4 million threshold in grants received from a 
consortium of funders. On that date they announced the creation of the Eagle Staff Fund. 
First Nations' eventual funding goal is $12 million, of which $8 million will be 
distributed in approximately 150 grants over a three-year period. The other $4 million 
will be used to provide extensive technical assistance to grassroots groups, individuals, 
and tribal organizations. The vital transfer of knowledge, which is at the core of the 
Eagle Staff Fund Collaborative, will help grantees to develop the skills and networks that 
will enable them to tap private and philanthropic funding sources in the future. 

From the beginning, Rebecca Adamson believed in a grassroots approach to growth. Her 
foresight of using private capital for economic development on reservations has paid off, 
both for the tribes and as a growth model. For many tribes, proposal writing for private 
funds was a new experience. In order to tackle community projects on their own, several 
tribes have started nonprofit organizations on the reservations. Using the knowledge 
learned from First Nations, the tribes have tapped into the vast amount of private venture 
capital that exists outside of Indian Country. By starting small and growing 
incrementally, the Indian people have established a strong record of success, and in doing 
so have allowed themselves to tap into a truly valuable resource for future generations. 

Lessons Learned 

Combining Traditional and Market Economies 

The objective of First Nations has been to create innovative methods that work within the 
cultural climate of Indian Country. Capitalism, understandably, could have a negative 
connotation to a people who have lived with grinding poverty caused by policies born of 
a capitalistic society. Working with tribes has taught all those involved how to weave 
traditions with economics, producing a model that empowers the community to develop 
systems appropriate for their environment. The values-based economic model that is the 
keystone of the First Nations development plans has evolved through working with tribal 
groups, assessing needs and identifying resources. 

The Ramah Navajos, in western New Mexico, is a remote and poor community. For 
years the women had been weaving rugs to be sold by dealers. The profits were slim, and 
the products were not of top quality. First Nations was contacted for financial and 
technical assistance, and it brought experts in animal husbandry, weaving, and marketing 
to Ramah. The traditional wool used for top-quality woven goods~ from the Churro 
sheep, had fallen from use. The breed was reintroduced, providing employment for 
herders, wool, and meat for homes. The weavers, using the high-quality wool and 
educated in traditional dying and weaving methods, soon had products to be marketed. 
First Nations contacted a catalogue company and a fashion photographer to design a 
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layout for the direct sale of the goods. The middleman was no longer needed and profits 
swelled. The Ramah Weavers are continuing their proactive role in the community by 
organizing support for a middle school and a health center, and demonstrating how 
successes are built upon in communities. 

History has proven that many plans conceived off-reservation have been neither 
successful nor sustainable because they ran counter to established traditions. As noted 
previously, the Hopi people refused electricity because the lines and poles were unnatural 
to their land and, therefore, forbidden. Electricity has now come to Hopi homes, through 
the introduction of photoelectric paneld on roofs, and homes have refrigeration and lights 
for children to study by. The Hopi-controlled solar power is provided through a 
revolving credit fund, administered by tribal members. With the success of this project, 
the community is becoming involved in the repair of ancient community centers, using 
traditional materials and methods. Such community interaction and commitment foster 
both economic and social growth. Successes build upon one another as people gain 
confidence in their visions and capabilities. 

Fundraising 

Many lessons can be drawn from First Nations' experiences as intermediary for tribes and 
charitable foundations. To begin with, while larger, well-established foundations had the 
desire to add Indians to their recipient lists, proposals which met their funding guidelines 
had not come in. First Nations entered, acting as contact with the foundations and 
consultant to tribal groups. Up until that point, the government grant system was the only 
one most groups had any experience with. Private foundations' criteria are significantly 
different, requiring more background feasibility material, credit-base information, and 
many other business practices with which Indian people are not familiar. Over the years, 
First Nations has been effective as an educator in the granting process and guarantor for 
tribes' accession of private funding. 

Opportunity for intertribal funding has been introduced with the success of gaming in 
some areas. Gaming tribes have experienced so much wealth that they are in the position 
to lend to groups outside tribal affiliations. First Nations has established communications 
between these newly emerging philanthropic groups and potential applicants. 
Interdependence of Indian peoples not only builds strength among various sectors of 
Indian Country, but also makes independence from governmental systems more feasible. 

Grassroots Development 

All of the case studies cited above started as the dream of one or more members of a tribe. 
The Little Wound school used the artistic abilities of its children to raise funds to keep 
the doors open. Those children who contributed works experienced the dynamics of 
community unity, building faith in the ability to make changes through positive creative 
action. The Lakota Fund, starting small with weekly savings pooled toward beginning a 
micro-enterprise, is an example of what can be accomplished when people work together. 
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The commercial life of the Pine Ridge reservation is being revitalized and, with it, the 
hope of the people. 

In spite of the diversity among tribes, they have similar basic needs and priorities. Only 
local people have the ability to set policies that are culturally appropriate and founded in 
local realities. In societies where members are closely related, each decision requires the 
approval of nearly everyone in that group. Policy, therefore, must revolve around 
strengthening tribal government, controlling the land base, and protecting natural 
resomces with environmentally sound methods. Only the communities themselves can 
define the problems faced and find. the solutions. By starting small, communities can 
incremen1ally build expertise and gradually, working together, build a legacy of success. 
For growth and development to come from within, people have to learn to trust their own 
wisdom I3lbe:r than relying on the outside world 

Grassroets Coalition 

Joining First Nations in 1989, nine other not-for-profit, Indian based organillltions 
funned the Coalition for Indian Development: Seventh Generation Fund, Native 
American Rights Fund, Council of Energy Resource Tribes, Americans for Indian 
Opportunity, National American Enterprise Development Center, American Indian 
Resources Institute, National Congress of American Indians, National Fish and Wildlife, 
and Council ofTn"bal Employment Rights. Some of these organillltions were developed 
from the economic and policy interests of reservation communities and were a training 
ground for many First Nations staff members. Though each has individual approaches, 
they share a common vision of an Indian America which will be economically strong, 
socially healthy, and environmentally sustainable both for today and the generations that 
follow. 

The strength of organi7Btions bound together with the interests of a people give credence 
to the work being done. Policy shifts in Washington, D.C. affect every Indian individual. 
The combined energy and expertise of the Coalition assures that the collective interests of 
Indian America will be forever~ with advice and lobbying power to follow. 

This case study stands out as an exemplary effort of the community: not only of the 
community of First Nations' many st:aH: board members, and funding foundations, but 
also of the total community of Native people. Probably the most outstanding quality that 
shines through is the strength of coalitions of people worlcing in harmony toward a 
common goal. After so many centuries of violence and neglect, the Indian people are 
gaining sufficient political and economic strength to take control of their own destiny. 
The social and health problems that have plagued the reservations for the last century 
will, through economic viability, be solved Already, in the last decade, the dropout rate 
from school has declined. Forty thousand more Indian people have completed college 
degrees, taking back to their reservations new skills to aid in their total development. The 
direction of each project, from conception through the process of completion, is designed 
to be sustainable. Indians have sustained both as people and as a society through 
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immeasurable adversity. Now they want all improvements of life to be sustainable for all 
generations to follow. 

To assess all the years of experience that First Nations has had in assisting Indian people 
climb toward self-sustaining, vital communities away from the degradation of welfare 
and grinding poverty, perhaps the words of Rebecca Adamson would be most 
appropriate: 

Fifteen years of advocacy and accomplishment for Indian Country leave much to 
reflecton ... our assorted efforts in the areas ofland consolidation, housing, 
education, ~d trust funds management reform. The future holds partnerships in 
such crucial policy areas as community reinvestment and subsistence resource use 
through the Eagle Staff Fund: A Collaborative For Native American 
Development. This special grant-making and technical assistance initiative will 
be our main focus in the immediate future .... Together, we can turn the face of 
Indian Country to an awareness of possibilities, an expectation ofprosperity.

17 

15 years of experience has lead Rebecca Adamson to believe that the values-based 
economy will work for any tribal group that lives with a traditional conviction that 
excess, when attained, is to be shared within the community. In the spring of 1996, Ms. 
Adamson traveled to Geneva, Switzerland for a conference on economic development for 
tribal peoples living within developed or developing countries. At the present time, she is 
on a site assessment in Botswana to determine if a values-based economic development 
project plan is feasible there. First Nations Development Institute continues its efforts for 
American Indians and for Alaskan and Hawaiian Natives with the resources developed 
over the last 15 years, proving for all nations that growth can lead to equity. 

Conclusion 

For development to be sustainable, not only the economic aspects of a community but 
also social, political, and environmental implications and long-term impacts must be 
considered in the planning process. First Nations' holistic philosophy incorporates these 
factors into all the projects it helps to initiate. Building a healthy economy on the 
reservation enables the community to use the natural resources available, leaving 
sufficient means for future generations. Careful forest management doesn't bring quick 
profits, but it does allow for the regrowth of trees and the continuation of the supporting 
environment. 

Sustainability of development on reservations can be assured with appropriate policies 
enacted at the federal level. To a large extent, the political fate of Indians still lies in the 
halls of Congress. Treaties and agreements made between tribes and the federal 
government spell out governmental responsibilities and the future of Indian people. An 
advocate of tribal rights, First Nations is involved in Senate hearings and policy setting. 
Land and water use, fishing rights, "trust fund" accountability, and implementation of 
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welfare reform are but a few of the issues in which the organization is involved at the. 
federal level, working as mediator and information repository. 

Each victory for economic betterment of the reservations enhances the social well-being 
of all residents. Developing enterprises that offer employment not only produce 
paychecks, but also broaden the educational level of the community. Children, seeing a 
better future, are motivated to continue in school. The despair that accompanies poverty 
increases alcohol abuse and the dissolution of the family structure, dimming the future for 
the generations to come. Physical and emotional health improves with prosperity. Pride 
of accomplishment brightens the future, replacing desperation with expectation. Since 
1980, First Nations has been at the forefront of advocacy for sustainable, cultuially 
appropriate, environmentally sound economic development projects that rely on private 
funding, grassroots participatory planning, and community-shared implementation to 
enhance the lives of American Indians. With the help of First Nations Development 
Institute, the rays of hope in Indian Country are spreading through innovative methods 
and sound economic planning. 
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Chapter 5. Projeto ARID AS, Brazil 

Olga Alvarez, Jennifer Burtner, and Vatsala Kapur 

Introduction 

While much effort has been expended in defining sustainable development, little has been 
achieved in terms of operationalizing the concept. Even today, apart from small and 
scattered nongovernmental initiatives, there are few development projects that can be 
considered to have truly operationalized sustainability. This paper relates a case where a 
collaborative initiative of government, researchers, nongovernmental organizations 
(NGOs), multilateral and national development banks, other stakeholders, and local 
citizens created a methodology for enhancing the potential for the sustainability of future 
development initiatives. This is an instructive account of how comprehensive sustainable 
development plans and projects can be germinated in NGOs and then adopted by larger 
organizations, thus enhancing their relevance and ensuring their effectiveness. 

Concerned by the prospect of facing a future of drought, environmental degradation, and 
human suffering, a group of international planners from the private and public sectors 
came together in the early 1990s to address what they saw as the critical factors affecting 
the prospects for sustained growth and prosperity in the Northeast of Brazil: 
socioeconomic inequality, the underdevelopment of human and social capital, 
environmental vulnerability, and politico-institutional inefficiencies. The proposals and 
subsequent work of these individuals came together in a new and innovative attempt to 
address long-term socioeconomic problems in semi-arid regions. Named Projeto 
ARID AS (the Aridas Project), it was possibly the first and remains one of the few 
development planning efforts to operationalize the concept of sustainable development. 
The Aridas Project is a sustainable development strategy that aids in the identification 
and reordering of development priorities in the Brazilian Northeast. It is based on a new 
approach for integrating technical research and local stakeholder participation. 

The planning methodology of ARID AS was developed through the institutional support 
of various government agencies and NGOs, development banks, and research centers. 
The process involved more than 200 professionals, policymakers, and community 
representatives conducting many technical studies aimed at achieving sustainability in the 
Northeast. Combining the experiences of those who worked in the public sector and were 
familiar with governmental structures and policies with the institutional flexibility and 
responsiveness of those who worked within NGOs aided in the reorganization of 
planning, implementation, and monitoring systems to make them more responsive and 
effective than before. 

Such networks are unique within the context of past development efforts, not just in the 
Northeast, but perhaps the world over. Proponents of sustainable development believe 
that the innovations developed through the Aridas Project represent a shift in both the 
theory and practice of regional development. The project developers themselves hope 
that once they become aware of the methodological and political achievements of 
ARIDAS, many of the states in the Northeast region of Brazil will begin incorporating 
the ARID AS approach as a basis for their future development plans.' 
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This account consists of three parts. In Part I, we introduce the reader to the Brazilian 
Northeast and to some of the past development initiatives that have been conducted in 
this region. In Part II, we describe how an NGO effected the transition away from 
traditional approaches to development planning and toward an alternative, m9re 
sustainable methodology. This section includes detailed descriptions of the ARIDAS 
methodology. Finally, in Part III, we relate some of the important lessons learned from 
this assessment of the Aridas Project. 

Part 1: Acknowledging the Past and Developing Future Alternatives 

Traditionally, development debates regarding the Brazilian Northeast have attributed the 
primary cause of underdevelopment to the region's inability to generate sufficient internal 
savings or to attract enough external capital to finance high levels of sustained growth. 
Much of the external capital infused into the region thus far has been covered through the 
transfer of public funds and through federal fiscal stimuli to investment. In addition, few 
of the region's economic activities, including industrial activities, are competitive, 
thereby condemning the region to a future of continued subsidy and dependency upon 
federal government transfers. Although the Brazilian Northeast did enjoy high growth 
rates averaging over 6 percent per capita throughout the 1970s, economic stagnation set 
in and has persisted since the 1980s. 

The "Past" in Socioeconomic Development 

The Brazilian Northeast is composed of nine states: Ceara, Bahia, Pernambuco, Sergipe, 
Piaui, Maranhao, Par&ba, Alagoas, and Rio Grande do Norte. Encompassing one-fifth of 
Brazil's land mass and home to 30 percent of the nation's population, the Northeast is at 
the same time one of the poorest regions in the nation, producing only about 14 percent of 
the Brazilian GDP. Despite its primacy during the colonial period and its influence in 
national culture and tradition, the Brazilian Northeast has been viewed throughout the 
twentieth century as a national liability-the source of rural outmigration to the cities in 
the South and the Amazon basin and a continuous drain on national funds during periodic 
droughts-and codified as an enduring symbol of socioeconomic "backwardness" and 
"underdevelopment." Today, 63 percent of the nation's poor live in this area. Of these, 
nearly 60 percent live below the poverty line, the majority in rural areas. 

Because of the poverty and underdevelopment of the region, local populations depend 
heavily on natural resources. Nonagricultural economic activity in the region is not 
sufficiently developed to be able to absorb displaced agricultural workers, especially in 
times of drought. As a result, there has been a steady rural-to-urban migration resulting 
from increased land pressures. Other problems aftlicting the region include unequal land 
tenure and lack of water resources, especially for farmers without title to the land they 
work. This perpetuates cycles of social inequalities and low economic productivity. 

Small farmers whose hopes have been raised by past federal and state programs remain in 
the same predicament, because these development programs neither sufficiently identified 
small-scale local stakeholders as their constituency nor considered the diversity of 
conditions within subregions. The programs did not create social capital that would have 
empowered the communities. They failed because they did not recognize the unique 
historical context of the communities, did not include stakeholders in the decision
making process, and did not give them the power to implement the community's goals 
and vision for the future. Lack of human and social capital has precluded timely and 
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sound responses to environmental disasters (i.e., droughts), thus increasing local 
residents' vulnerability and perpetuating the depletion of resources. 

Landscape of Projects and Programs 

Early regional developmenJ efforts were targeted at providing short-term aid to victims of 
Northeast region droughts. The Great Drought of 1877-79, in which some 500,000 
people died, was the catalyst for the first measures toward intervention by the Brazilian 
government.

3 
A commission headed by J. J. Revy, a French engineer, studied potential 

dam sites in Ceara in 1881. Shortly afterward, in 1909, the Brazilian government created 
the Inspectorate of Public Works Against Droughts. Droughts continued to plague the 
region, reappearing in 1915, 1919, 1930-32, 1942, and 1953. In the period following 
1945, referred to as thefase hidrica,

4 
planners felt that the capture and distribution of 

water was a fundamental part of combating the effects of drought. After the drought of 
1958, the National Department of Public Works Against Drought (DNOCS) was 
established. DNOCS was the first to study the natural resources of the region and to 
organize the construction of wells and reservoirs. s 

The creation of the Bank of the Brazilian Northeast in 1952 (following the 1951 drought) 
and the subsequent establishment, in 1959, of the Working Group for Northeastern 
Development (GIDN) further institutionalized development efforts in the region. The 
results of the GIDN took the form of an initiative outlined in the 1959 report Uma 
Politica de Desenvolvimento Economica para o Nordeste and ultimately led to the 
creation of the Superintendency for Northeastern Development (SUDENE). SUDENE's 
mission was to implement the four goals of the GTDN: (1) promote industrialization; (2) 
increase food production in coastal and lowland areas; (3) reorganize the economy of 
semi-arid regions through the promotion of appropriate agriculture; and (4) incorporate 
the agricultural frontier in the regions of Bahia, Piaui, and Maranhao through the creation 
of colonization projects. 

6 

Beginning in 1959, SUDENE pursued regional development through numerous 
programs. Maintaining that the underdevelopment of the Northeast was more a function 
of social and economic problems than it was of drought, SUD ENE promoted ,Programs 
which fostered economic restructuring rather than strictly drought resistance. Initiated in 
1961, programs focusing on economic equity lasted until1965. However, after the 
advent of the military regime in 1964 and the resultant centralization of power in Brasilia, 
SUD ENE lost much of its power and became increasingly ineffectual, a condition which 
it suffers from even today. 

SUDENE was not the only organization to suffer administrative paralysis for one reason 
or another. Nearly all federal institutions at the time were ineffectual, suffering from 
unmotivated employees, vague organizational goals, and a general lack of accountability 
to the public for the money that financed their operations. This overall lack of purpose, 
structure, and responsibility left public institutions open to external influence and 
corruption by regional politicians and elites.

9 

To give the reader an idea of the nature and composition of the various development 
efforts in Northeast Brazil, three of the more prominent projects conducted during the 
1970-1993 period are briefly described below. These are the POLONORDESTE, 
Sertanejo, and the P APP. 
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POWNORDESTE 

As shifts in power and policy were taking place following the establishment of the 
military in the federal government, World Bank president Robert McNamara visited the 
Northeast in 1968. His visit led to World Bank involvement in the Northeast in the early 
1970s and the subsequent Development Program for Integrated Areas of the Northeast 
(POLONORDESTE). The majority ofPOLONORDESTE's projects took the form of 
technological studies, technical assistance, construction of rural infrastructure, and 
provision of credit. 

10 
Based on the Bank's notion of "integrated rural assessment," a 

nmnber of projects were aimed at helping small-scale farmers obtain credit. A greater 
amount of resources, however, was dedicated to fund ~e-scale irrigation projects, cattle 
and agricultural projects, dams, and rural infrastructure. I 

Projdo Sotlotejo 

Two years after the formation ofPOLONORDESTE, Brazilian President Emesto Geisel 
visited the Northeastern areas affected by the 1976 drought. Shocked by the severity of 
the situation, Geisel agreed to support a proposal drafted by regional groups. The 
proposal, which became the Projeto Sertanejo, aimed to restructure the economy of the 
Northeast through credit programs, small-scale irrigation, and educational pro~ in 
more effective drought-resistance techniques for small farmers and ranchers. Despite 
the administration's initial support, subsequent cuts in funding dming the military regime 
made it difficult for Sertanejo to incoiP,9rate enough areas with sufficient stakeholders to 
have any substantial long-term impact.

13 

PAPP 

In 1979, another drought hit the Northeast. One of the severest in recent history, it lasted 
five years. Drawing on the experiences of past efforts in drought response and regional 
restructuring, the Federal Ministry of Planning, together with SUDENE and the World 
Bank, conducted a comprehensive evaluation of development policies in the Northeast. 
The resuh was a multi-sectoral proposal which redefined regional rural development 
policy. The plan included six program areas: land restructuring, water resources, 
technical assistance, agricultural research and marketing, community development, and 
aid to small farmers. Only the last of these programs, which came to be known as the 
Project of Assistance to Small Farmers (PAPP), was implemented 

Created in 1985, the P APP lasted well into the next decade and had a profound influence 
on the future of regional development. Indeed, the P APP became one of the most 
significant programs of the period, involving investments of more than US$1 billion in 
ten Northeastern states (the nine Northeastern states and the drought prone areas of Minas 
Gerais). Based on an integrated rural development strategy (like its predecessor 
POLONORDESTE), the P APP attempted to meet the needs of small farmers through 
programs which included land reform, the development of water resources and their 
supporting infrastructure, and the commerciaHzmion of agriculture. 

Part ll: Changing the Approach to Development Planning 

Yet the P APP failed because it was too narrowly focused and its administration too 
highly centralized Beginning in the early 1990s decen1Ialized, state-controlled initiatives 
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with a focus on small fanners were introduced. Since that time, the majority of the recent 
initiatives have been small-scale rural-community projects requested by local groups. 
This more decentralized and participatory community-based approach to regional 
development and crisis response reflects gradually won over the international 
development community and led to a long-awaited change in governmental and 
nongovernmental development planning and implementation. 

Origins of the Idea 

In 1991, Antonio Rocha Magalhaes, then a member of the Brazilian NGO Esquel Group 
Foundation-Brazil, won the International Mitchell Prize for Sustainable Development for 
his essay on a new strategy for the sustainable development of semi-arid areas. 

1 

Magalhaes, himself a native of the Brazilian Northeast, used his experience with the 
Brazilian federal government and his familiarity with the global development community, 
to develop an innovative strategy. Two concepts were central to the new approach: 
citizen participation and the use of development scenarios of the future as a means of 
gauging ecological, social, and economic degradation. These scenarios served as vehicles 
for analyzing long-term development options. The Mitchell Prize selection committee 
had been convened by the Houston Advanced Research Center (HARC). Following the 
award, Magalhaes and Jurgen Schmandt, Director ofHARC's Center for Global Studies, 
joined forces to discuss new approaches to development planning in drought-prone 
regions. 

Shortly thereafter, Magalhaes and Schmandt were invited to the MINK workshop in 
Switzerland. MINK stands for Missouri, Iowa, Nebraska, and Kansas. The MINK 
project was an investigation of the potential impacts of climate change in these 
Midwestern states of the United States. At the workshop, Magalhaes realized that his 
methodology was similar to that of MINK, as both methodologies stressed scenario
building within regions and use of social and economic indicators. Magalhaes then 
discussed with Norman Rosenberg, developer of the MINK methodology, the idea of 
adapting the MINK methodology to the needs of a developing country. 

Plans were further developed during a conference sponsored by the Esquel Foundation 
and the Government of Ceara in F ortaleza, Brazil. The conference, titled "Impacts of 
Climate Change and Sustainable Development in Semi-Arid Regions" (ICID), 
strengthened the partnership between the nascent ARIDAS team, HARC and the MINK 
project. 

At the conference, participants discussed the potential impact of global warming on semi
arid regions. Work groups examined social, economic, and environmental impacts; 
sustainable adaptation strategies; linkage to atmospheric pollution; research needs; and 
networks and cooperation. Workgroup recommendations focused upon strategies for 
improving people's ability to influence and control their future. A number of concept 
papers based on tl}e ICID work and the Esquel approach to development formed the basis 
and structure for ARIDAS. Stahis Panagides, founding member and Director ofEsquel, 
explained: "A key element, most consistent with the thinking of Esquel, was the 
perception of sustainable development as a concept of social, economic, environmental 
(natural resource) and political sustainability." 

15 
With this in mind, the workgroups also 

discussed empowerment of the population through decen~alization of the planning and 
decision process. In order to implement these ideas, the ARIDAS planners requested 
funding for research and cooperation at the national and international level. 

16 
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Following the ICID conference, work began on adapting the MINK methodology to fit 
the needs of the Brazilian Northeast. As used in the United States, the MINK 
methodology did not include citizen, participation. Nor was it policy oriented. Both goals 
were prominently integrated in the ARID AS strategy. On the other hand, potential 
sponsors for the project, including the World Bank and Brazilian institutions, indicated 
that climate change was not an immediate conceni for the impoverished Brazilian 
Northeast. They suggested that the project focus on sustainable development, in 
particular linkages between natural resources and economic development. Since 
Rosenberg's expertise lay in climate change, his organization, Resources for the Future 
(RFF), decided to leave the project. In exchange, collaboration with HARC became 
stronger. HARC bad recently initiated a program on water and development on the U.S.
Mexican border, and could bring this experience to the Brazilian project. It was at this 
stage that the Esquel Foundation began to take a leading role in the project 

The Role of Esquel 

The literature on sustainability emphasizes that local issues require local solutions. Past 
development efforts in the Northeast rarely bad learned this lesson. They failed, in part, 
because government agencies remained in their own bureaucratic shells and lacked the 
flexibility and sensitivity required to adjust projects to local conditions. The Esquel 
Foundation, as a NGO, was better prepared to be the catalyst for adoption of sustainable 
development strategies into mainstream development efforts in the Brazilian Northeast. 

The Esquel Foundation, now a network ofNGOs based in eight Latin American 
countries, was established in 1982 in Washington, D.C. Its original mission was to 
improve rural development. 

17 
The idea for Esquel' s creation can be traced to the 

Organization of American States (OAS) in the 1970s. The OAS bad developed an 
innovative Program of Rural Development, aimed at combating poverty. Over the years, 
the OAS established development teams all over Latin America and was, at its peak, 
active in 15 countries. These development teams consisted of, wherever possible, an 
agronomist, an economist, and a sociologist. Because of the cumbersome and 
unresponsive bureaucratic structures in many countries, the OAS's Ecuador team initiated 
the discussion for the creation of an NGO that would address rural development in the 
Americas. In 1982, four former OAS professionals from the rural development initiative, 
Carlos Garramon (Uruguayan), Roberto Mizrahi (Argentinean), Stahis Panagides (Greek 
Cypriot), and Silvio Sant'ana (Brazilian), decided to form a NGO: the Esquel Foundation. 

Many years later, the Esquel Foundation found itself playing a central role in the creation 
of the Aridas Project. Esquel was able to experiment with the new approaches proposed 
by Magalhaes. Unlike bureaucratic government agencies driven by vested interests that 
demanded protection, Esquel bad the flexibility to adopt and follow a new and innovative 
approach. 

Even for Esquel, operationalizing Magalhaes' strategy was not easy. Although its 
founding members, in their previous work, bad gained credibility in the development 
field, the organization itself was not well known. Building and financing the project was 
difficult. Much mistrust bad to be overcome during the initial phases. Eventually, 
however, the Esquel Foundation was successful in obtaining adequate funding for the 
project. 
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Partners in Progress 

From the beginning, ARID AS was a collaborative effort. At one level, it was a 
collaboration between different social institutions: government agencies, NGOs, research 
organizations, and citizen groups. At another level, it was a collaboration between 
different institutional sectors: governmental and nongovernmental groups. During the 
initial phases of the Aridas Project, HARC, RFF, and Esquel fonned a synergistic triangle 
which was able to refine the plans for ARIDAS. 

ARIDAS was supported by organizations with great leverage and resources. The World 
Bank emerged as the key sponsor. Through Esquel's efforts other organizations joined, 
among them the Bank of the Brazilian Northeast (BNB), the Brazilian Agricultural 
Research Company (EMBRAP A), the Brazilian Ministry of Science and Technology, the 
Governments of Ceara, Bahia, and Pernambuco, and the Inter-American Institute for 
Cooperation in Agriculture (IICA). 

Phases of ARID AS 

The Aridas Project can be broken into seven phases. 

1. The first phase involved getting partners to make the project feasible. In this 
effort, Esquel teamed up with two American NGps-HARC and RFF-which 
served to lend credibility to the concept behind ARIDAS. This phase lasted from 
1992 to 1993. 

2. During the second phase, in 1994, a detailed workplan was developed and funding 
was secured. Eventually, a consortium of Northeastern states, the World Bank 
and federal agencies underwrote the project. 

3. Once the program got off the ground, technical assistance and program 
management were entrusted to the IICA. Based in San Jose, Costa Rica, IICA is 
financed by member governments from Latin America and the Caribbean Basin. 
The organization has an agreement with the World Bank and some states of the 
Brazilian Northeast to provide technical cooperation to the World B,ank-financed 
PAPP program. IICA accepted Esquel's invitation to manage the ARIDAS 
project. This phase began in 1993 and lasted until1995. 

4. The fourth phase (1994 and 1995) was devoted to intensive work by technical 
teams. 

5. The fifth stage, concurrent with the research effort, organized an extensive 
program of stakeholders participation in the project. 

6. The project published its final report in 1995.
18 

In the following year, the results 
were presented at a major conference in Recife, Bahia. By that time the ARID AS 
planning methodology was applied at the state level in a voluntary, decentralized 
manner. Six states had completed or were preparing State Sustainable 
Development Plans. The state of Ceara, an activist leader in the Northeast 
(ollowing successful governmental refonns in the preceding decade

19
, used the 

ARIDAS report to introduce legislative initiatives in education, regiqnal 
development and water resources management. The BNB used the ARID AS 
methodology in its project appraisals. 

127 



7. The final phase of ARID AS is the ongoing process of changing beliefs and 
attitudes regarding development and the gradual adoption of the idea of 
sustainable development by different actors, such as government officials, 
business, NGOs, and academics throughout Brazil. 

Trusition from Idea to Practice 

ARID AS proposed a definition of sustainable development that incorporates four 
dimensions of sustainability: economic, environmental, social, and political. The 
economic aspect not only addresses the causes of endemic poverty in the region, but 
seeks to create an economic system that allows for long-term sustainable economic 
growth. The ecological issues includes concern for droughts, soil erosion, deforestation, 
and the loss of productivity of the natural resources, all of which inevitably affect the 
economic success of the region. The social dimension strives to eradicate absolute 
poverty and increase access to education, health care, and food. Political sustainability 
stxesses citizen participation and greater access to governmental institutions. 

To address these four components of sustainable development, ARID AS planners created 
a detailed methodology for research, citizen participation and policy advocacy. This 
methodology integrated the ideas of sustainability (all dimensions), the long run (through 
the building of scenarios), and participation. It was flexible, in that it allowed for the use 
of specific methodologies proper to each area or sector. 

Krg/lligllb oftlu ARmAS Strrdqy: 1h (lust for ElulogDtoiiS DevdopiiiDII 

The ARmAS strategy encouraged cxtemal agents such as NGOs to foster the creation of 
social capital. Social capital-the ability of people to join together in common 
endeavors-exists to a larger or lesser degree in different societies. It is difficult to 
mobilize the endogenous forces of society aiming at the fuJfiJJment ,of social goals if that 
society is not predisposed to social coopertion. The experience of ARIDAS in Northeast 
Brazil, as of many community projects in different parts of the world, proves that there is 
an unmet potential for societal participation. Though it will be more difficult to foster 
social capital in societies less prone to maintain horizontal linkages, it is important that 
those difficulties be overcome, as social capital may well be the most important, but often 
overlooked ingredient for the achievement of sustainable development. 

Cntllillg 1111llllegt'tltd. MdlwdoiDgil:tll F1'tllllnf10rk 

ARmAS was created to serve as a link between Northeastern states, the national 
government, and the citizenry. ARID AS combines the insights of citizens and the 
knowledge of experts in developing a sustainable development plan for the region. 
Citizens and experts together examinM economic, political, social, and environmental 
factors that influence development. The written output, resulting from the dialogue 
between citizens and experts, amounts to 50 volumes of research. 

211 In these volumes the 
ARmAS methodology was applied to different aspects of the Northeastern reality to 
assess present and future sustainability and devise plausl"ble strategies to achieve a more 
sustainable future. 

Perhaps the most unique feature of ARID AS was the integration of tecbpical tasks (the 
work of scientists) with participation by members of the civil society. ARID AS planners 
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consistently stressed the need for consensual participation and empowerment of all 
segments of society, including the poor.

21 

As with the technical analysis, specific methodologies were used in the participation 
process: the Delphi survey and ZOPP workshop methods (to be discussed later). These 
two methods were complemented, at the level of each particular study, with ample 
participation of stakeholders in the discussions of the various expert teams. For instance, 
the study on society and participation required the technical team to travel to different 
states, visit with a great number of local villages, and hold long discussions with 
community members. The study on education involved many discussions and small 
workshops with inembers of the educational community. 

Aridas organized seven working groups made up of planners and technical experts. The 
groups addressed a wide range of issues, including drought, soil erosion, inadequate 
farming techniques, unequal land tenure, lack of water resources (especially for non
landowners), education, sanitation, health, and lack of infrastructure for irrigation and 
industrial development. The following working groups were established: 

1. natural resources and the environment; 

2. water resource development; 

3. human resource development; 

4. spatial organization and agricultural development; 

5. economy, science, and technology; 

6. development policies and implementation models; and 

7. citizen participation.
22 

Subgroups were formed when needed to provide a more in-depth look at specific issues. 
In addition, some states formed state groups to prepare specific state plans. Each group 
was lead by a general coordinator who developed a final report for the working group. 
The studies were based on information from publications, reports, interviews, and field 
visits to local communities. As a result, a large regional databank was created which was 
indispensable for formulating a multisectoral diagnosis of the diverse dimensions and 
sectoral realities of the Northeast.

23 

Planning Techniques for the Twenty-First Century 

The ARID AS strategy aimed at changing a mindset and visualizing a new future for the 
region. Three questions were asked of citizens and experts: 

1. What is sustainable or unsustainable in the Northeast today? 

2. If we continue along current paths, how sustainable or unsustainable will the 
future be? 

3. What kind of a future do we desire?
24 
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The researchers answered these questions by performing the following tasks: 

1. information and data organization in each topical area; 

2. analysis of present regional sustainability based on sustainable development 
indicators of each area; 

3. analysis of past and present responses to droughts; 

4. preparation of the business-as-usual scenario (years 2000,2010, and 2020) based 
on population projection and continuation of current economic and social trends; 

5. preparation of the desired sustainable development scenario for the future, based 
on broad input from members of the civil society in the states of the Northeast; 

6. analysis of future vulnerability to climate variability, in particular droughts. 

7. preparation of the sustainable development strategy based on the previous tasks; 
and 

8. preparation of sustainable development plans for each state and each economic 
sector. 

In collecting and analyzing data, all technical studies used the methodology outlined 
above. The researchers were encouraged to consult community leaders, business 
representatives, teachers, and parents. However, this process was informal and under the 
discretion of the workgroup coordinator. In developing scenarios, the actual state of 
affairs was analyzed first. Then scenarios assuming a continuation of current trends 
(business as usual) and a more sustainable future were developed. In most cases, data for 
the years 2000,2010, and 2020 were obtained.

25 
. 

Once information from the diverse sectors had been assembled, overall development 
scenarios, reflecting linkages between economic, social and environmental factors, were 
prepared. A model matrix was created to assess diverging views. After several such 
stages, a final matrix was designed to clarify the diverging opinions and proposals. 

26 

Assumptions about development ten or twenty years into the future were derived from 
two participatory processes-Policy Delphi survey and the ZOPP workshop method. 

The Delphi Method of Citizen Participation 

Delphi surveys were first used by Olaf Helmer of the RAND Corporation. He developed 
the method to query experts about future technical developments. Later, the method was 
applied to policy issues. Typically, a Delphi policy survey solicits the range of opinions, 
and a ranking among them, of possible policy outcomes. The survey is administered in 
three iterative rounds, with rounds two and three building on the results of the previous 
round. This was the first time the Delphi policy survey was used in a developing region. 27 

The Delphi survey was administered in seven states in the region. 1 00 people 
participated. Participants were selected from a list of nominees prepared for each state, 
including representatives of business, church, agriculture, unions, local government, and 
NG0s.

28 
Many people participated who had never before been consulted on issues of 

public policy. 
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During the first round of the Delphi survey, participants were asked what is unacceptable 
in the present and what is the desired future. Respondents were encouraged to be specific 
and to rank priorities in terms of importance, feasibility, barriers, and resource intensity. 
The survey instrument for the second round summarized the results of the first round and 
then asked detailed questions about the desired future. The third round focused on 
actions for the future and prerequisites for the attainment of those goals. At this point 
participants were asked to re-asses and rank their answers. The following issues emerged 
as the critical issues facing the future of the Northeast:29education; organization and 
participation of civil society; political will; modification of the agrarian structure; training 
of the work force; technology; societal oversight of government; extension of irrigation; 
medical services; the environment; and birth control. 

The ZOPP Workshop Method 

State workshops were held in all the states of the Northeast region. Each involved 
participants from church groups, NGOs, labor unions, and community associations. 
Some states held more than one workshop. Government officials were not ask to attend 
in order to develop an action agenda solely from local stakeholders. (Governmental and 
elected officials would later play an important role during the regional workshop and 
final conference.) The workshops used the ZOPP methodology- Zielorientierte Projekt 
Planung (goal oriented project planning). This technique had been developed by the 
German Technical Assistance Agency. The agency made available workshop facilitators 
who were experienced in using ZOPP. Another method, Strategic Situation Planning, 
used scenarios to present the possibilities of different outcomes depending on 
diagnostics.

30 
In the workshops, brainstorming and vizualization techniques were used to 

organize and discuss ideas and plans of action. Ideas where noted on cards which were 
displayed on a board, and often rearranged after discussion. People could express their 
opinions through discussions as well as in short written statements. For those who were 
illiterate, others wrote their responses. After three days of discussion a group consensus 
emerged. 

Four representatives from each of the state workshops later attended a regional workshop. 
This workshop also included ten participants from the Delphi survey. The participants 
used the technical reports, the Delphi results, and the proceedings of the state workshops 
to define a region-wide vision for the future. The outcome of the regional workshop was 
critically important for formulating policy recommendations. 

ARmAS Proposals 

The technical analysis of ARID AS covered a wide array of issues. The four main areas 
of inquiry were environment, economy and social conditions, science and technology, 
and policy. 

The proposed environmental strategy sought to find a new association between humans 
and nature which would use natural resources rationally and ensure their conservation. 
The ARID AS approach attempted to use science and technology both to enhance 
sustainability and to understand the fragile and complicated conditions of the 
environment. 

The economic and social strategies advocated the growth of human capital. In particular, 
they sought to create a process which would lead to economic betterment of the local 
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population. The objectives were to reconcile efficiency, quality, and equality among the 
citizenry. The strategies would rely on a competitive market, capital investment, and 
technological advances. Human capital creation should stress productivity, wealth 
distribution, health and education. 

The science and technology strategy sought the advancement of scientific and 
economic/social innovations. This was fundamental to the sustainable development 
strategy of the Northeast. The ARmAS planners argued that advancements in these areas 
must be applied efficiently and continuously, in pace with technological innovations. In 
this process, universities and other educational facilities must mobilize their technological 
resources and develop initiatives which encourage people to learn new skills. 

The political strategy focused on the decision-making process. Public officials and 
private citizens must be included in the creation of a sustainable development plan for the 
region. This guarantees the viability of proposed measures, ensures stakeholder support, 
and institutionali7P$ the policy. Three critical decision-making processes must come 
together in order for the strategy to succeed: the state, the market, and the community. 
Each sector must implement its own programs for sustainable development. 

Analysis and recommendations focused on seveml key areas. Nature conservation and 
environmental protection received special attention. New methods of water management 
wae proposed as well as strategies for balancing demand and availability of water, the 
safety of water, and the protection of soils, biodiversity, and other parts of the 
environment. Methods for predicting El Niiio events, and ways to use this information in 
advising farmers about favorable planting times, were developed, as were plans for 
improved drought management. Instead of crisis programs after the onset of drought, 
proactive measures should be favored 

Regional development planning should be organizwl for areas with similar ecological 
characteristics, and therefore economic opportunities. The plan made recommendations 
for the reorgani:nrtion of rural areas including land redistribution, economic opportunities 
for subsistence fanners, and increased capacity of local governments. 

Urban development, another major area of research, should focus on identifying 
productive opportunities, encouraging a healthy and sustainable economic structure for 
metropolitan regions and major cities, and improving infrastructure, including 
transportation, communications, and energy. 

Increases in economic productivity and accelerated growth would·be needed to narrow 
the gap between the Northeast and the rest of Brazil. Large gains could be derived from 
modernization and expansion of irrigation in agricultural areas. To achieve this goal both 
private and public systems needed to be better managed and maintained. Border areas 
such as those adjacent to the Amazon, areas east of Bahia and Piaui, and areas southeast 
of Maranhao were of particular concern. The promotion of tomism and the restructuring 
and expansion of industry using regional resources would be very important for 
alleviating poverty in these regions. 

The fifth major area of inquiry was the creation ofhmnan capital and greater equality. A 
broad range of issues was covered, including health and housing; education for 
productive jobs and a livable environment; employment; and combating poverty through 
greater access to economic activities. 
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The last area of research focused on promotion of advanced technology and innovations. 
This area sought to reinforce the capacity of regional technology; establish networks with 
educational facilities; and integrate technology for semi-arid regions, agriculture, industry 
and society. 

Part Ill: Lessons for Nongovernmental Organizations 

The Importance of ARID AS: Practical and Theoretical Applications 

At the time of its conception, ARID AS was one of the first attempts to apply the concept 
of sustainable development to regional planning. The project used a workable definition 
of sustainable development that is simple and adaptable to different places. While the 
debate on the deflnitipns and conceptual framework of sustainable development continues 
in academic circles, ARIDAS proposes simply that" [s]ustainable development is durable 
development, or development that has a capacity to be permanent." 

31 
This does not mean 

that it will be permanent without change. On the contrary, flexibility is essential for 
adapting to new technological and societal changes. However, development that is 
sustainable will continue to bear fruits in perpetuity and will not saw the seeds of its own 
destruction. 

AiuDAS pioneered full participation of representatives from government, academics, 
international organizations, and the civil society. The-working groups and the various 
citizen-focused activities assured the co-equal participation of the private sector
business, labor unions, churches, the media and NGOs as well as different levels of 
government--the federal agencies, the states, and the local municipios. 

Finally, because ARIDAS comes from a developing region, its methods and findings may 
be applicable to other developing regions around the world, particularly tropical semi-arid 
areas. In Brazil, Aridas has increased awareness and knowledge of sustainability, has 
defined a strategy for development of the Northeast, and has influenced regional and state 
planning. It has developed and tested a methodology that can be used by other regions 
throughout the world in their efforts to incorporate sustainability concepts into regional 
development planning. 

ARID AS is not about planning and impleme11ting a particular project. Instead, it is a new 
approach to regional planning. Already, the ARIDAS paradigm is 'Yidely discussed and 
incorporated in different Brazilian states and agencies. Because of ARID AS, there is 
more concern about sustainabiJity. Several N ortheastem states have based their state 
development planning on the ARIDAS methodology. Agencies like the Bank of the 
Northeast have gone tJ:uough a complete reevaluation of their role and mission, based on 
the guidelines of the ARIDAS methodology. For example, the Bank has decided to 
employ development agents to serve as links to the communities served by the Bank-a 
change from a previously centralized approach to decision making '?Vi-thin the Bank. 
Currently the World Bank is in the process of seeking to apply the ARID AS methodology 
to other regions of Brazil such as the state of Rodonia in the Amazon region. 
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Esquel and the Road to Sustainable Development 

The ARID AS case demonstrates how a small NGO gathered support from different parts 
of the Northeastern community and successfully initiated an innovative regional planning 
process. Esquel succeeded where efforts by more powerful actors had failed. Part of the 
success lay in the fact that Esquel Brazil had a good idea at the right time. There was 
broad consensus that the piecemeal efforts of the past needed to be replaced by a new, · 
more comprehensive approach. It also mattered that the leaders ofEsquel were well 
connected within the government and Brazil's civil society. They could count on allies 
who would support their ideas. 

Second, Esquel had access to many technical experts around the world as well as within 
Brazil who were interested in identifying sustainable development options for the 
Northeast. 

Third, Esquel did not pose a threat to other entities, because it was small and not a part of 
the government. This position provided flexibility and reduced the risk of the project 
becoming a bargaining tool for politicians. 

Fourth, Esquel was able to mobilize other public and private stakeholders. It organized 
the project flexibly and with respect for the interests of different parties. While not being 
part of the government, Esquel recognized the importance of maintaining close ties with 
governmental institutions and actors. 

Toward the end, Esquel handed over the direction of the project to the federal Ministry of 
Planning and the Secretariats of Planning of the Northeastern states. By this time broad 
involvement of local and regional stakeholders was well established and continued 
undisturbed. At this point the project had simply grown too big for Esquel, and too much 
was at stake that called for the direct involvement of the federal government. Esquel had 
completed what it had set out to do: gather a group of committed institutions and 
individuals to perform the necessary studies, organize stakeholder Consultations, and 
recommend credible policy options. 

Looking back, the Esquel Brazil Foundation succeeded in defining and advocating a new 
policy for the sustainable development of a large region with 45 million inhabitants and 
nine federal states in Brazil. Esquel acted at the appropriate time to introduce the idea of 
sustainability as a powerful alternative to the old paradigm of top-down, narrowly 
focused regional economic development. 

Lessons Learned 

The following is a checklist of lessons learned by the Aridas team that will be useful to 
NGOs interested in launching similar planning projects. 

1. NGOs working on development issues can serve as facilitators between 
governments and local communities. 

2. NGOs can draw on government ministries and the private sector, while preventing 
without losing their independence and neutrality. 
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3. Citizen participation is critical to the success of the project. It must be present 
during all stages of the project. 

4. An important step is to develop a clear, detailed methodology with three 
component parts: policy-oriented research on important development issues, 
opportunities for continuous stakeholder participation, and formal linkages 
between research and participation. 

5. Government officials can often contribute in a more creative and effective fashion 
if they participate informally. This facilitates greater flexibility and speedy 
progress. 

6. Educating the general population, in addition to citizen participation in the 
project, is critical for the long-term success of any sustainable development 
project. 
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Chapter 6. Rio Grande/Rio Bravo Coalition, U.S.A.-Mexico 

Derek Chapin and Shreedhar Kanetkar 

For people living in semi-arid regions water is critical-for food, health, and survival. 
Disputes over the ownership and distribution of water resources have been commonplace 
throughout history. The inhabitants of the Rio Grande/Rio Bravo Basin share this 
tradition. The river-the fifth largest in North America-is a vital resource for 
approximately ten million people in the United States and Mexico. The basin's 
population is growing rapidly but the water is becoming increasingly scarce and, in many 
places, contaminated. In its long run from the Rocky Mountains to the Gulf of Mexico 
the river must be shared first by Anglos and Indian tribes, then by Mexicans and 
Americans, and everywhere by rural and urban populations. 

This case study tells the story of the Rio Grande/Rio Bravo Basin Coalition-a network 
of community organizations, took the initiative for sustainable development planning in 
the river basin. Water problems in the basin differ from place to place-competitions 
between irrigation and city needs in Colorado, New Mexico and the Lower Rio Grande 
Valley, rapidly declining aquifers in El Paso and Juarez, polluted waters in many places. 
But all face the common challenge: unless water is managed in a prudent way the future 
of the entire region will be in jeopardy. The members of the Coalition believe that good 
water management will be the foundation for sustainable development in the region. 

The study begins with a short history ofU.S.-Mexico agreements and treaties regarding 
water resources and a review of current socioeconomic conditions in the basin. The 
Coalition's evolution and plans for future growth are then detailed, followed by a 
discussion of problems encountered and lessons learned along the way. 

Sharing the Water between the United States and Mexico 

The first dispute between the United States and Mexico over the waters of the Rio Grande 
or Rio Bravo (as the river is called in Mexico) occurred at the end of the nineteenth 
century. The border between the United States and Mexico had been established four 
decades earlier by the Guadalupe-Hidalgo Treaty of 1848 and the Gadsden Purchase of 
1853.

1 
The area was sparsely populated then. Over the next 40 years, however, more 

land was cultivated in the upper basin, particularly once the railroad had reached southern 
Colorado. This brought new farmers and the beginnings of irrigated agriculture.

2 
More 

cultivation in the upper basin meant that there was less water available for cultivation 
downstream, in New Mexico, and farther south in the El Paso-Juarez Valley, a situation 
made worse by periodic droughts. Matters came to a head in 1895, following a severe 
drought in 1894. 

139 



1: igu.I" ;6.1 la.p, of' ,tJb:e Rio G:rande Basin 

I 

La Cuenca del Rio Bra\ o 
The Rio ~Grande Basin 

TEXAS 

- ; Lower 
" Basi..11 

" " / ,· :;:vo~6. 

·-
I ' . / 

:...:?.S 

an· uar Bas·n 



Mexico accused the United States of obstructing navigation in the Rio Bravo by diverting 
large quantities of water and sought to recover $35 million in damages.

3 
The Attorney 

General of the United States, Judson Harmon, countered by saying that the clauses cited 
(the navigation clauses of the 1848 and 1853 treaties) were not applicable because the 
treaties only covered the portion of the river forming the boundary between the two 
countries. The water diversions, on the other hand, had been made in a part of the river 
contained wholly within the United States. The upper part of the Basin, he stated, had no 
obligation to the lower part.

4 

The confrontation continued for years, and a binational boundary commission was 
directed to study the problem. The commissioners reported that the water shortages were 
caused by large diversions of water, in particular to farmers in Colorado's San Luis 
Valley. They recommended building a dam at El Paso and sharing the waters between 
the two countries. s The recommendation languished until 1904, when Representative 
William Smith of Texas sponsored legislation calling for the construction of a dam at 
Elephant Butte, New Mexico, 125 miles upriver from El Paso. The United States agreed 
to bear the costs of building the dam. In return, Mexico agreed not to claim damages and 
received 60,000 acre-feet of Rio Grande water per year.

6 
The convention of May 21, 

1906 ("Equitable distribution of the waters of the Rio Grande" 
7

) settled the water dispute 
in the El Paso-Juarez region, but did not address the situation further downstream in the 
lower Rio Grande. 

As early as 1902 it had been recognized that a binational arrangement for a reliable 
source of water was needed in the Lower Rio Grande. The main beneficiary was to be 
agriculture, which was beginning to exploit the rich soils adjacent to the river in the 
Lower Rio Grande Valley. Yet internal problems and deteriorating relations between the 
United States and Mexico prevented progress. Before the United States could negotiate 
with Mexico, it had to resolve disputes over the waters of the Colorado among Arizona, 
California, Colorado, Nevada, New Mexico, Utah, and Wyoming-seven states sharing 
the 242,000-square-mile basin of the Colorado River. At the same time, political unrest 
in Mexico strained relations with its northern neighbor. From 1913 to 1923, the United 
States refused to recognize the government of Mexico. 

8 
Foil owing its revolution, Mexico 

nationalized American oil and agricultural companies.9 These tensions failed to 
discourage Texas to push for a Rio Grande treaty between the two countries. In 1924, 
Congress requested President Coolidge to initiate discussion of a treaty with Mexico.

10 
It 

took another two years for negotiations to begin, because Mexico insisted on discussing 
Rio Grande and Colorado issues together. Progress was slow. Finally a treaty was 
concluded in 1944. The move toward an amicable settlement was helped along by the 
construction of two canals by the United States. Although neither was complete in the 
early 1940s, the All-American Canal in California and the Rio Grande Valley Gravity 
Canal reduced the ability of Mexico to divert water at the expense of other users, 
underscoring the importance of a negotiated settlement. 

11 

The 1944 treaty granted Mexico granted Mexico a share of Colorado waters. In 
exchange, Mexico conceded more than half of Rio Grande waters to the United States. 
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Mexico received all the waters from the San Juan and the Alamo, two Mexican rivers 
feeding the Rio Grande's main channel. In addition, Mexico was entitled to two-thirds of 
the waters reaching the Rio Grande from the Conchos, San Diego, San Rodrigo, 
Escondido, and Salado rivers, as well as from the Las Vacas Arroy<r-all Mexican 
waterways. Furthermore, Mexico would receive half of all flows downstream from Fort 
Quitman.

12 
On the other side, the United States would be entitled to all water from 

American tributaries-the Pecos and Devils rivers, Goodenough Spring, and the creeks of 
Alamito, Terlingua, San Felipe, and Pinto. In addition, the United States would get half 
of the flow in the Rio Grande below the lowest international storage dam and one-third of 
the flow derived from the Conchos, San Diego, San Rodrigo, Escondido, and Salado 
rivers and the Las V acas Arroyo. The United States was guaranteed a minimum of 
350,000 acre-feet a year and would receive half of all flow not explicitly allocated 
already.

13 
The treaty gave Mexico 41 percent of the waters of the lower Rio Grande and 

the United States 59 percent. 
14 

This agreement was clearer than the treaty on Colorado 
River waters, where ambiguous provisions and the strenuous objections of one of the 
states would lead to many difficulties in the future. 

The International Boundary and Water Commission (IBWC) 

Over the years, as the benefits to be gained from cooperation became clear, the 
arrangements between the United States and Mexico for boundary and water issues 
became increasingly formal. Temporary commissions formed after the treaty of February 
2, 1848 ("Treaty of Guadalupe Hidalgo of Peace, Friendship, Limits and Settlement 
between United States and Mexico"), the treaty of December 30, 1853 ("Relating to the 
boundary line, transit of persons, etc., across the Isthmus ofTehuantepec"), and the 
convention of July 29, 1882 ("Boundary Convention providing for an international 
boundary survey to relocate the existing frontier line between the two countries west of 
the Rio Grande") led to the creation of the International Boundary Commission, created 
by convention on March 1, 1889 ("To facilitate carrying out the principles contained in 
the Treaty ofNovember 12, 1884, and to avoid the difficulties occasioned by reason of 
the changes which take place in beds of the Rio Grande and Colorado River"). 

15 
The 

commission was to investigate and settle questions about the location of the boundary 
when the Rio Grande, as a result of a storm, changed course along the 1 ,200-mile section 
that constituted the international boundary between the two countries. 

16 
Eventually, the 

International Boundary Commission became the International Boundary and Water 
Commission, following the treaty of February 3, 1944 ("Utilization of waters of the 
Colorado and Tijuana Rivers and of the Rio Grande" 

17
). The commission, from its 

creation in 1884, became the key instrument for binational cooperation on the border. 

In 1933, for instance, the governments of the United States and Mexico decided to work 
together to straighten and stabilize the 155-mile (249-km) section of the Rio Grande that 
formed the international boundary in the El Paso-Juarez Valley .

11 
The project, which 

would also serve to limit damage from flooding, was called the Rio Grande Rectification 
Project and was supervised by the International Boundary Com.mission.

19 
The 

responsibilities of the commission were broadened by the treaty of 1944. The 
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International Boundary and Water Commission (as it was now called) was charged with 
studying, investigating, and reporting on future projects for the boundary rivers, including 
hydroelectric facilities, international storage dams, and flood control works, together with 
estimates of associated costs and their allocation to the two governments. 

20 
The 

commission was accorded the status of an international body, with the Engineer 
Commissioner at the head of each section working under the supervision of the 
Department of State of the United States or the Secretariat ofF oreign Relations of 
Mexico, as the case might be.

21 
The mission of the commission was to: 

apply the rights and obligations which the Governments of the United States and 
Mexico assumed under the numerous boundary and water treaties and related 
agreements, and to do so in a way that benefits the social and economic welfare of 
the peoples on the two sides of the boundary and improves relations between the 
two countries.22 

The structure of the commission was kept flexible enough to allow it to respond to 
unforeseen developments, such as the evaluation of new problems. State and local 
authorities could contact their section commissioner. The two commissioners would then 
consider the matter and decide whether to recommend some course of action to the two 
governments. 

· Examples of joint projects undertaken by the IBWC are summarized below. 

Rio Grande Gauging and Water Accounting 

The IBWC operates 17 gauging stations on the main channel of the Rio Grande, in 
addition to 12 maintained by the United States and eight maintained by Mexico on 
tributaries on the respective sides of the border. The two sections share data with each 
other, thus enabling joint accounting of the waters belonging to each country.23 

The Boundary Reservation Project 

As directed by the treaty ofNovember 23, 1970 ("To resolve pending boundary 
differences and maintain the Rio Grande and the Colorado River as the International 
Boundary"}, in 1980 the IBWC embarked on the restoration of some areas of the Rio 
Grande where siltation and overgrown vegetation made location of the international 
boundary difficult. The cost of construction and maintenance was shared by the two 

• 25 
counties. 

Boundary Mapping 

The 1970 treaty also charged the IBWC with the duty of delineating the border between 
the United States and Mexico. At regular intervals, the commission surveys the border 
and produces maps of a 1 :20,000 scale, for which t he costs are shared by the two 
governments. The commission is granted the freedom to make surveys "as frequently as 
it may consider justifiable but at intervals not greater than 10 years."

26 
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Rio Gl'tlllde Water Qlllllity Monitorillg 

This is a task the commission has performed since 1935. In the United States, the 
sampling and analysis are performed by the U.S. Geological Survey, the Department of 
the Interior, the Texas Natmal Resources Conservation Commission, and the 
Environmental Protection Agency.

27 

Reservoir Construction tDUl MainteiiiiiiU 

Two large reservoirs-Amistad and Falco~were built in mid century. They store the 
waters of the Rio Conchos and the Pecos, as well as several smaller tributaries. Their 
main purposes are water supply and flood control. Falcon was completed during the 
severe drought of the 1950s; Amistad came on line ten years later. Since 1972, when the 
conservation pool of Amistad reservoir had filled for the first time, the two reservoirs are 
managed as a single integrated system. For the first twenty years of joint operations the 
reservoirs ensured a reliable water supply for irrigated agriculture and rapidly growing 
cities in the Lower Rio Grande/Bravo. The drought of the 1990s-continuing at this 
writing--bas strained water supply of the Falcon-Amistad system for the first time to the 
point where agricultural water demands, in particular in Mexico, could not be met. 

Relations between the United States and Mexico at Present 

Sharing the waters of the Rio Grande has not always been easy. The contrast between the 
1990s and the acrimonious decades of the late nineteenth and early twentieth centuries is 
heartening. In 1995, for instance, the government of the United States agreed to provide 
drinking water to Mexican communities along the Rio Bravo in case Mexican waters in 
the reservoirs dropped below emergency levels. "This is a powerful message," said 
George W. Bush, Governor of Texas. "For the first time, there has been an interesting 
dialogue, not only between the president of Mexico and the governor, but at all levels of 
water users and government." :za He made this statement at the end of a lengthy process of 
negotiation, during which Texas had turned down requests for water to be used for 
agricultural irrigation. Informal conversations between the ffiWC, the U.S. State 
Department, Mexican officials, the governor of Texas, and other Texan officials 
contributed to the final agreement. At one point, Texas Secretary of State Antonio Garza 
described it thus: "We're getting all the parties at the table. This is a good opportunity 
for two communities, Texas and Mexico, to communicate." 

29 

The creation of the International Boundary and Water Commission laid the foundation for 
successful cooperation at the intergovernmental level. Over the years, the mwc has 
done well in executing its technical tasks, in particular reservoir construction and 
management. On the other hand, the commission has been slow to respond to 
environmental problems in the border region. It has also been criticized for a lack of 
interaction with local communities--perhaps a direct consequence of its organizational 
structure as a formal instrument of U.S-Mexico foreign policy. 

30 
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Socioeconomic Characteristics of the Rio Grande Basin 

The Rio Grande Basin covers approximately 335,500 square miles from Southern 
Colorado to the Gulf of Mexico, encompassing large areas in New Mexico, Texas, and 
Northern Mexico.

31 
The Basin encompasses several distinct regions. 

Colorado: San Luis Valley 

The San Luis Valley has been called a manmade oasis. Its agriculture depends entirely 
on the river and its aquifers. A vast network of canals and ditches diverts river water
about 113 of total flow-and spreads it over 500,000 acres of Valley fields. During the 
first half of the century several reservoirs were built to serve the San Luis Valley. A list 
of San Luis Valley water cases fills five pages, including several pitting Colorado against 
New Mexico and Texas.

32 

New Mexico: The Upper Rio Grande Basin 

According to the 1990 census, Native Americans constituted 8.9 percent of the residents 
o(New Mexico. Of the remainder, about 40 percent were Hispanic, and the rest were 
Anglo.

33 
Most of the population growth in the Basin in the last four decades has occurred 

in urban areas, while the population of rural areas has remained stagnant. Agriculture is 
no longer the primary economic activity in the region. In 1988, for example, cash 
receipts from agriculture were less than cash receipts from construction in the nine 
counties within the Rio Grande Basin in New Mexico.

34 
Water conflicts exist between 

cities, irrigators, and Indian tribes. 

Elephant Butte to Fort Quitman 

In the lower part of the Upper Rio Grande Basin, population has grown rapidly, and the 
incidence of poverty is high. El Paso and Ciudad Juarez are the principal population 
centers. Combined, they contain 87 percent of this region's population. If Las Cruces, 
NM is included, the fraction of population in urban areas rises to 95 percent. Js The 
maquila industry in Mexico is a significant factor in the economic activity of this region. 
Ciudad Juarez has Mexico's largest concentration ofmaquila industry, accounting for 
more than 300 plants and 130,000 directjobs.

36 
The largest employers in El Paso are 

apparel manufacturing and retail trade. Each sector accounts for 33 percent of the 
manufacturing workforce.

37 
Traditionallh, river water has been used mainly for irrigated 

agriculture, while El Paso and Juarez have depended on a rapidly declining aquifer, which 
will meet the needs of the two cities for only twenty more years. Future water needs must 
be met from conservation, reused water, and development of a new aquifer. Water rights 
in this part of the basin have not been adjudicated, and water conflicts between Texas and 
New Mexico have been intense. Downstream from El Paso, at Fort Quitman, the Rio · 
Grande often runs dry. 
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The Rio Conchos Watershed 

The Rio Conchosjoins the Rio Bravo 284 miles downstream from El Paso.
38 

From this 
point on, the Rio Grande is again a permanent river. The Conchos basin is located 
primarily in the Mexican state of Chihuahua and covers more than one-quarter of the 
state.

39 
2.5 million people live in the state--77.3 percent in urban areas.

40 
In the 1960s, 

population grew at 2.8 percent annually. In the 1970s, this rate fell to 2.2 percent, 
bottoming out at 2. 0 percent by the end of the 1980s. 

41 
The urban population has been 

increasing: in 1970, 48 percent of the state's population lived in cities with a population 
greater than 50,000; by 1990, 63 percent of people in the state were living j.n such cities.

42 

Agriculture, cattle ranching, forestry, and fishing are the major economic activities.
43 

Part 
of the basin is heavily forested. Logging, road construction and development of tourism 
may have significant impacts on runoff and erosion. Mexico may also build additional 
reservoirs on the Conchos. The impacts of current and planned development on water 
supply and quality are not well understood. They are of great interest to the people living 
further downstream, because two thirds of Lower Rio Grande waters come from the 
Conchos. 

The Pecos River Basin 

The Pecos River Basin is sparsely populated. In 1990, the U.S. Census Bureau estimated 
the population of the New Mexico part of the basin at 279,625 and that of the Texas part 
at 105,683.

44 
As the total drainage area of the basin is 25,000 square miles in New 

Mexico and 19,000 square miles in Texas, this works out to a population density of about 
11 persons per square mile in New Mexico and about 6 per square mile in Texas.

45 
The 

rate of population growth has been stable in most parts, declining in some. Seven of the 
ten counties in New Mexico's part of the basin had a population growth rate of 1.5 
percent through the 1980s.

46 
In Texas, trends are not so easily discerned. Overall, 

population in the ten counties in the basin declined, with the exception of Pecos and Val 
Verde counties.

47 
However, these two counties are not entirely within the Pecos Basin.

48 

Agriculture and mining constitute the primary economic activities in the basin. 
Agriculture is mostly small-scale farming of crops such as alfalfa. Mining involves the 
extraction of oil, potash, and natural gas. 

49 
The water of the Pecos provides one third of 

the streamflow in the Lower Rio Grande. Pecos water is naturally saline, making it less 
valuable than the high quality Conchos water. 

Between Amistad and Falcon Resenroirs 

This 226-mile stretch of the Rio Grande includes three twin cities: Del Rio/Acufia, Eagle 
Pass/Piedras Negras, and Laredo/Nuevo Laredo. 5° Of these, the most significant urban 
agglomeration is Laredo/Nuevo Laredo. Nuevo Laredo has a population almost 40 
percent larger than Laredo, which makes it an important regional center. 5

1 
By 1990, the 

population of Laredo was 133,239, and the population ofNuevo Laredo was 219,468.52 

As is the case in the Upper Rio Grande Basin, agriculture has lost its leading place in the 
economic activity of the region. This may be partly because of the Bracero program of 
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the 1940s, which drew workers to the region to work on railroads. sJ Over time, Laredo 
and Nuevo Laredo have developed complementary economies, the former developing 
strengths in retail trade, the latter advancing in manufacturing with the help of 
maquiladora plants. s

4 
· 

From Falcon Dam to the Gulf of Mexico 

Important twin cities in this 280-mile stretch of the Rio Grande/Rio Bravo are 
McAllen/Reynosa and Brownsville/Matamoros. ss This region is experiencing rapid 
population growth. From 1970 to 1990, the population of the four counties in Texas 
included in this region increased by 225 percent, outpacing the state's 164-percent 
population growth.s

6 
Population growth across the border in Mexico was even faster. 

This region is home to a large agricultural industry in Texas and Mexico (citrus, 
vegetables, sugar cane, cotton) using almost 90 percent of Rio Grande waters. Other 
industries include garment and electronics manufacturers. Together they constitute the 
industrial base of the region and are the major employers of the region.s

7 
Other activities 

include importing and processing inputs for these industries and processing and 
packaging shrimp, fruits, and vegetables. sa The number of maquiladora plants in the 
Mexican part of the region has grown, and support activities add several thousand jobs in 
the United States.s

9 

Rio Grande/Rio Bravo Sustainable Development Initiative 

Water is the first priority for sustainable development in the basin. Throughout much of 
this century, however, little organized effort was addressed to local as well as basin-wide 
planning for a sustainable future. Recently this has begun to change, and small groups 
have formed in various parts of the basin to focus on issues of water and development. 

Some of the first local groupswere formed in New Mexico. In the early 1980s, experts 
from the University of New Mexico (UNM) began interdisciplinary studies of water basin 
issues. Professors of law, economics, public administration, and biology participated. 
These studies led in 1986 to the creation of a graduate interdisciplinary curriculum in 
water resources management, followed in the spring of 1989 by the formation of the Rio 
Grande Basin Interdisciplinary Group, which received a UNM Faculty Scholars grant to 
design a comprehensive research agenda for the river basin. Given the area's limited 
rainfall and the continuing population growth in Albuquerque, Santa Fe, and surrounding 
areas, much of the research focused on issues of the future availability and distribution of 
water resources. Other studies focused on the projected shift in water resource rights 
from landowners to municipalities, the quality of the river water, and the likely impacts 
of climate change.

60 

In 1989, Sarah Kotchian, Director of the Environmental Health Department of the City of 
Albuquerque, formed the Rio Grande Basin Consortium. 

61 
The group sought to move the 
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issues raised and information gathered in the UNM studies into the public spotlight in 
order to stimulate debate and action. The group acted statewide to support studies of 
water basin issues and to raise awareness of water issues in the general population. 

Farther downstream, events in 1990 in the twin border cities of Ciudad Juarez and El 
Paso, led to greater international cooperation. The Hueco Bolson aquifer serving both 
cities is quickly being depleted as a result of its slow recharge rate and location in an arid 
region. At the cmrent rate, the aquifer will be completely drained in a quarter-century. 

62 

The shock of this discovery created a strong incentive to reach an international solution. 
Dr. Stephen Riter, cmrent Vice President of the University of Texas at El Paso (UTEP), 
Rene Franco, of Franco y Asociados and El Colegio de Ia Frontera Norte (COLEF), and 
others begail in 1990 to share information and search for feasible solutions to the region's 
water problems. Their activities contributed to the creation of a commission to negotiate 
water issues between Texas and New Mexico and to the establishment of a database at 
liTEP and COLEF .s 

Many miles downstream from Ciudad Jwirez/El Paso, near the Rio Grande's terminus at 
the Gulf of Mexico, other activities centered on the river were taking place. In the spring 
of 1989 in Harlingen, Te~ local citizens initiated a one-month clean-up and fix-up 
project in the city. Participants collected trash and materials to be recycled. The 
participation and the results were very successful, prompting County Commissioner 
James Matz to form a nonprofit corporation named Harlingen Proud in order to continue 
the successful project." 

Word of the successes of Harlingen Proud spread, and in response Commissioner Matz 
established Valley Proud Environmental Council in 1990 as a regional group to address 
water and environmental concerns. Valley Proud organizes events throughout the year to 
increase awareness of environmental conditions in the Valley and to encourage citizen 
participation in the maintenance of a clean environment. Among their activities are 
projects to clean beaches, plant trees, and recycle phone books, tires, and other items. 
Valley Proud also publishes educational brochmes and conducts educational programs in 
schools to encourage environmentally responsible behavior.

65 

In 1991 the Houston Advanced Research Center (HARC) convened a conference titled 
"The Regions and Global Warning:: Impacts and Response Strategies" to discuss the 
regional impacts of climate change.

66 
Participants discussed strategies to assist local 

citizens in solving problems in their own communities, such as effective methods for 
handling drought. Conference participants concluded that reduced water flow in Rio 
Grande as a possible consequence of climate change was an interesting research question. 
However, because water was already scarce, more immediate questions needed to be 
addressed by area planners.~ HARC and UNM, therefore, designed a project that would 
focus on future water supply and demand in light of large population increases that were 
projected for many parts of the basin. 
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Other individuals and groups in the Basin joined the planning effort, including Salvador 
Contreras, from the Universidad Autonoma de Nuevo Leon (UANL), Rene Franco 
(COLEF) and Dr. Stephen Riter {UTEP). They outlined a strategy to address water issues 
in communities throughout the Basin. 

68 

Initially these plans encountered skepticism and :wariness. For example, James Matz, 
founder ofValley Proud Environmental Council, refused involvement. "Don't come and 
study us again-we need action," he said when approached by a representative from 
HARC. 

69 
Many citizens in the Lower Rio Grande Valley shared the sentiments of 

Commissioner Matz, feeling that experts and academics had subjected them to a barrage 
of questions and studies without producing much visible improvement on everyday issues 
of concern to farmers, industrialists, business owners, and ordinary citizens. 

Such sentiments convinced the planning group that they would focus on creating a non
governmental organization to address environmental and economic issues as they affect 
local citizens. In 1993, the project received financial support from the Ford Foundation 
in New York and Mexico City. At this point, the slow process began of finding key 
people who had both the trust of their local communities and an understanding of ecology 
and the linkages between ecology and economic growth.

70 
Francisco Trevino with the 

Universidad Mexico Americana del Norte (UMAN) joined the project and quickly 
became one of the group's key members on the Mexican side of the border. 
Significantly, Commissioner James Matz also joined the effort at this time.

71 

A critical step forward occurred in El Paso in May 1994 when the initiative convened 100 
people from a wide variety of governmental and nongovernmental agencies, academic 
institutions, and business groups for a conference titled "Uniting the Basin!Uniendo la 
Cuenca" n The attendees discussed a range of issues related to sustainable development 
and natural resource usage in the Rio Grande/Rio Bravo Basin, including water 
management, health, education, and economic development. Many of the participants 
were meeting one another for the first time, exchanging ideas and information, and 
discovering shared goals and problems. Many attendees also became convinced of the 
relationship and interdependence of all the areas in the basin and the need to work 
together to address common problems. 

Organizing an NGO 

In order to advance the shared goals of the participants, a decision was made at the 
conference to create a small, binational nongovernmental organization (NG0).

73 
The 

NGO would serve many roles: a disseminator of scientific and community-activity 
information, a vehicle for obtaining and channeling funds to local community groups, and 
a facilitator for communication among the various groups.

74 
The participants 

recommended to legally incorporate the NGO in both Mexico and the United States. 

The new NGO, called the Rio Grande/Rio Bravo Basin Coalition, set as its primary goal 
to support the activities of local working groups. The beginnings of some working 
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groups already existed, while others were creations of the new NGO. A brieflisting of 
the working groups reflects the diversity of issues and problems faced by residents 
throughout the basin. 

San Luis V aUey 

Located near the river's headwaters in Colorado, this subgroup was created by the 
Coalition in 1995. To irrigate their fields, local farmers draw water from an aquifer 
which also replenishes· the river. Efforts to reconcile the farmers' water needs with 
downstream users and with growing diversionary demand from metropolitan Denver are 
the focus of this group.

7
s . 

Northem New Mexico 

The Upper Basin working group was formed largely from the Rio Grande Consortium in 
Northern New Mexico. Hispanic and Pueblo irrigators have long maintained a system of 
acequias (ditches) for agricultural purposes. Fast growing metropolitan areas, 
particularly Albuquerque, continue to purchase water rights from agricultural users to 
S"Qpport rapid growth. Competition among these competing interests for limited water 
resources frames most water issues in Northern New Mexico.

76 

El Paso/Ciudad Judrez 

Many members of the El Paso/Ciudad Juarez working group had met previously to 
consider the rapid depletion of the Hueco Bolson aquifer used by both cities. To add to 
the resource stress, rapid urban growth on the Mexican side of the border has greatly 
increased water demands for domestic use while Texas and New Mexico continue to 
struggle over water rights. Finally, the presence of many maquiladora facilities has 
generated concerns about industrial contamination of water supplies.

77 

These discussions led to the formation of the Binational Water Programlel Programa 
Binacional de Agua (PROBIDA), led by Stephen Riter, Vice President of the University 
of Texas El Paso (UTEP); Nancy Lowery, Program Coordinator of the Center for 
Environmental Resource Management at UTEP; and Rene Franco of Franco y Asociadas 
and the Chairman of the Board ofCOLEF.

78 
The working group also conducts water 

monitoring and water management studies in addition to joint management of the aquifer. 

RioConchos 

A working group is in the planning stage for the most important tributary of the Lower 
Rio Grande. The Rio Conchos serves the Mexican state of Chihuahua and replenishes the 
water drawn from the Rio Grande at El Paso/Ciudad Juarez. Current and planned 
industrial and infrastructure development in the region has raised concern about runoff, 
erosion, and deforestation. 
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Pecos River 

In 1995, the NGO established a working group for the upper reach of the Pecos near Las 
Vegas, New Mexico. A group to represent the southern Pecos is planned for creation in 
1996. The waters of the Pecos serve agricultural needs in both Texas and New Mexico.

79 

Central Border 

Formed gradually over several years, the Central Border Working Group encompasses a 
large geographic area and includes the communities of Del Rio/Ciudad Acuiia and Eagle 
Pass/Piedras Negras. Because of toxic discharges from maquiladoras and lack of sewage 
treatment facilities in Mexico, water quality is a top concern along this stretch of the 

• ao 
nver. 

Laredo/Nuevo Laredo 

Cooperation among these communities has a long history. Their location along a major 
NAFT A trade route has made these cities prime locations for maquiladoras and other 
industrial facilities, generating concerns about industrial eftluents discharged into the 
river. Nuevo Laredo is home to some 80 maquiladoras, including facilities operated by 
Packard Electric, Sony, Ford Motor Company, and General Motors.

81 
Cooperation was 

helpful for construction of a new sewage treatment facility for Nuevo Laredo and 
measurements of water quality in the river.

82 

. Rio San Juan 

The Rio San Juan Working Group is taking shape under the leadership of Dr. Salvador 
Contreras from UANL and the Fundaci6n Ecologia Mexicana A. C. (FUMAC). The 
group is working to monitor the impact of development in the region and to draw public 
attention to issues of water quantity, quality, and distribution and the increasing loss of 
biodiversity. Recently the group has been monitoring the environmental impacts of the 
La Presa Ia Cuchillo dam on the river.

83 

Lower Basin 

This populous area along the remaining stretch of the river includes the communities of 
Reynosa and Matamoros in Mexico and McAllen, Harlingen, and Brownsville in Texas. 
Rapid population growth has increased the competition between agricultural irrigators 
and municipalities for access to scarce water. Water quality degradation due to pollution, 
both locally and from the central border region and the Los Dos Laredos (Laredo/Nuevo 
Laredo), is a major health and development concern. Additionally, the marine 
environment is suffering from reduced water flow because of extensive diversions 
upstream, reducing biodiversity in the river.

84 
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First Activities of the NGO 

1be fust home for the Rio Grande/Rio Bravo Basin Coalition, dming its formative state, 
was the Houston Advanced Research Center. as HARC provided staff support and 
obtained financial support solicited from the Ford Foundation in New York and Mexico 
City. HARC distributed part of the funds to various member groups throughout the 
basin. It has also secured a grant from the Compaq Computer Coxporation for computer 
equipment for local groups.• For some of the participants, especially in Mexico, the 
donation represents their fust acquisition of computer equipment 

17 
HARC also published 

a newsletter, La Corriente, for participants and other interested parties and maintains a 
database of more than 2,500 contact names in both the United States and Mexico. 

11 

Using the successful programs ofValley Proud Environmental Council as a model, the 
Coalition organi7P4 the fust annual Dia del Rio on October 21, 1995.

19 
More than 50 

organimions throughout the basin planned a variety of very successful activities to draw 
attention to environmental conditions. Citizens in Colorado near the river's headwaters 
painted murals, and a two-day conference was held in New Mexico to discuss legal and 
historical issues concerning acequias and water adjudication. In Ciudad Jwirez/El Paso, 
volunteers ob1ained pledges from businesses and citizens to conserve water, and 
schoolchildren participated in an essay competition with the theme "Why it is important 
to conserve and protect our water resources." Many cities, including Piedras Negras and 
Laredo/Nuevo Laredo, held trash pickups. Citizens of communities in the Lower Rio 
Grande/Rio Bravo Basin, including Reynosa, McAllen, Harlingen, and San Benito, 
participated in trash collection and planted over 13,000 trees.

90 

Reynosa, Mexico also celebrated the legal incorporation of two organi:nJtions, Vecinos 
del Bojo Rio Bravo (Neighbors of the Lower Rio Bravo), established in 1993, and La 
Comision Ecologia de Reynosa (Ecological Commission of Reynosa), established in 
1994.91 Vecinos del Bojo Rio Bravo was established to raise awareness of water issues, 
while La Comision Ecologia de Reynosa focuses on sanitation, garbage collection, and 
other efforts to promote a clean, healthy city. 1be Comision solicits advice, support, and 
involvement from a variety of groups, including Rotary and Lions Clubs, the Chamber of 
Commerce, and various universities such as UMAN. The Comision also has a substantial 
educational effort focused on households and schoolchildren, operating on the idea that 
children will positively influence their parents' behavior and eventually mature into 
environmentally responsible citizens.

92 

The Road Ahead 

Legal Incorporation and Independence 

Following the success of Dia del Rio, and with the active support oflocal groups, the 
Coalition incoxporated as a Basin-wide NGO with the legal status of a tax-exempt 
501(cX3) organi7lllion in the United States. Incorporation as anAsociacion Civil in 
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Mexico is underway.
93 

Incorporation makes itpossible for the Coalition to obtain 
· financial support from foundations and other donors. Following a search for a permanent 

home for the Coaliton, El Paso was chosen as a central location for the basin. The 
University of Texas at El Paso offered to house the Coalition, and administrative 

functions were transferred from HARC to the new location in the basin. 
94 

An executive 

director was hired, as well as a staff assistant who is located in Mexico. 

With the new Coalition office established, HARC plans to support the Coalition by 
providing scientific and technical assistance. A first binational research program has 
been organized with researchers from the lnstituto Tecnol6gico y de £studios Superiores 
de Monterrey (ITESM). The project, "Water and Sustainable Development in the Lower 
Rio Grande/Rio Bravo Basin," is being conducted with funding from the United States 

Environmental Protection Agency (EPA).
95 

The project 

Institutional Growth 

The Coalition has plans for expansion. In 1995, groups were established in the San Luis 
Valley in southern Colorado and the Upper Pecos/Rio de las Gallinas near Las Vegas, 
New Mexico. Two additional new groups are planned in the Rio Conchos in the Mexican 
state of Chihuahua and on the southern Pecos River in Texas.

96 

The Coalition plans to establish a computer network to facilitate communication among 

the Basin organizations, and computer software and training will be provided to ensure 
that the local groups derive maximum benefit from the computers donated by Compaq. 
Funding from the Ford Foundation will be used to pay telephone connection and user fees 
and for training and software expenses. 

97 

Two editions of La Co"iente were published in 1996.
91 

Currently the newsletter ofthe 
coalition is distributed to over 2,500 individuals and organizations. The newsletter serves 
to distribute news of projects and successes in other areas of the Basin, to disseminate 

ideas and information, and to maintain a Basin-wide focus for all of the involved 
organizations. 

In order to continue with current projects and support new endeavors, the Coalition 
intends to widen its base of informational, organizational, and financial support. 
Currently most of the Coalition's activities are supported by the Ford Foundation in New 
York and Mexico City. Ford Foundation support will not continue indefinitely. The 
new executive director will submit proposals to a variety of funding sources. 

A second Basin-wide congress, similar to "Uniting the Basin!Uniendo Ia Cuenca," is 

planned for 1998.
99 

The congress will encourage participants to report on local activities 

and conditions and to measure their progress. Networking and information exchange will 

create new ties among basin groups and enhance existing relationships. The participants 

will recommend future concrete tasks and projects for the Coalition and will also produce 
a " State of the Basin" report containing technical information and citizen 
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recommendations for future activities. Future congresses are scheduled to occur every 
two or three years. 

Problems Encountered 

Lack of Trust 

Not surprisingly, the Coalition and the local organizations encountered many problems. 
One of the biggest hurdles to overcome was a lack of enthusiasm and trust among the 
local population. As exemplified by County Commissioner James Matz, whose 
frustration with more studies has been mentioned earlier, many locals viewed 
representatives of the Coalition as embarking on yet another academic study which would 
yield no real benefits for ordinary citizens.

100 
Many citizens also felt the academics were 

too theoretical in their understanding of the situation and lacked thorough understanding 
of the everyday problems faced by citizens. 

Competing Business Interests 

Like local citizens, governments and businesses remain somewhat skeptical of the goals 
and intentions of the Coalition. Some business owners view the Coalition as a potential 
threat, fearing that environmental regulations will be proposed which could increase their 
costs. The problems are particularly acute in Mexico, where the federal government is 
often distrustful of local grassroots organizations. In addition, maquiladora managers are 
. particularly reluctant to participate in programs organized by the Mexican groups, as they 
fear increased costs and a more burdensome regulatory system.

101 

Lack of Established Communities 

Another problem more prevalent in Mexico is that caused by immigration. The rapid 
growth of maquiladoras along the border has encouraged many poor peasants and 
laborers from central Mexico to move to border communities in order to obtain the higher 
wages paid by maquiladoras. Since many people living in the border towns are recent 
migrants from other areas of Mexico, they feel little attachment or sense of civic pride for 
the border towns and hence are often less than enthusiastic about community 
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Limited Resources 

All of the organizations must work with very limited resources. Money is a constant 
problem, especially for the local Mexican organizations because of the recent peso 
devaluation and severe economic depression. All organizations rely heavily on volunteer 
effort. 

The programs designed by the local organizations must take resource availability into 
account. For example, efforts to collect and recycle the many used tires in Reynosa are 
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hampered by the small processing capability of local plants. As a resul~ collection of too 
many tires could result in a large mound of tires which will never be processed.

103 

Lack of Continuity 

In interviews, both Francisco Trevino, co-chair of the Valley Working Group, and Wayne 
Halbert, manager of the Harlingen Irrigation District, expressed the opinion that the 
community efforts need to be more regular and continuous. Dia del Rio is currently only 
an annual event; community efforts are not frequent enough to maintain cOnstant 
awareness of environmental conditions. Both men feel that more frequent events would 
increase the Coalition's effectiveness.

104 

Gradual Change 

As evident by the number of years involved in building the Coalition, grassroots 
organizations often take much time to come to fruition. To begin, it took time to 
overcome the skepticism of many local residents, fanners, and business owners. Finding 
people who had knowledge of both economics and ecology and who were trusted by their 
communities proved to be a difficult and lengthy process. Additionally, as noted by 
Francisco Tr~vifio, it often takes seven years or more to change attitudes and develop a 
new culture and way of thinking in communities!os Furthermore, Nancy Lowery, 
Program Coordinator at the Center for Environmental Resource Management at UTEP, 
observed that creating awareness and changing attitudes is only the first step; the next, 
and far more difficult, step is to change people's habits to reflect their new 
understanding. 106 

Isolation and Competition among NGOs 

Lack of cooperation and communication slows progress and diminishes effectiveness. 
Prior to the Coalition's formation, many local groups were simply unaware of activities 
occurring in other areas of the Basin. Many groups learned from the successes and 
failures of other organizations and as a result were able to enhance their own programs. 

Many local groups and cities compe~ rather than cooperated, with one another. Some 
organizations seemed reluctant to share details of successful programs because of a sense 
of"ownership" of the program and its workings. Still others seemed reluctant to share 
success secrets for fear that they would lose valuable financial support to new or 
improved programs in nearby localities. Again, it took time before some groups learned 
to view themselves as part of a larger effort.

107 

Poverty, Disease, and Exploitation 

The many problems in the Basin are magnified by prevailing socioeconomic conditions. 
Much of the Basin, particularly the lower Rio Grande Valley, is among the poorest areas 
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in the United States. Poverty, malnutrition, high incidence of preventable diseases, poor 
sanitation and living conditions, and low educational skills are common among many 
residents of the Basin. 

108 
Conditions are worse yet in Mexico, despite the fact that many 

border communities have higher average per capita incomes than are found in the rest of 
the country. Many residents are unaware of the health risks posed by poor sanitation and 
waterborne diseases. Those who are malnourished are more susceptible to disease, and 
when illness strikes many lack enough money to see a doctor. Furthermore, because 
many of the poor are Mexican citizens living illegally in the United States, they are 
reluctant to seek medical care or community assistance, or to complain about their living 
conditions. Many are preyed upon by unscrupulous landowners and factory owners who 
exploit their fear of deportation and poor English skills. 

109 

Many efforts are further complicated by the dual-language requirements of a binational 
NGO. Education campaigns and community organizing efforts in the United States 
suffer from a lack of bilingual personnel able to communicate with the many residents 
who speak only Spanish. Illiteracy further increases the difficulty of educating the 
population about environmental and health hazards in their communities. Also, the need 
to print educational materials, posters, and other matter in two languages increases 

sts 
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Lessons Learned 

Valuable lessons can be learned from the experiences of the Rio Grande/Rio Bravo 
Coalition and the local organizations associated with it. 

One of the most important is to expand one's thinking beyond artificial borders imposed 
by humanity: to understand nature's boundaries and organization. The Rio Grande/Rio 
Bravo Basin is shared by two countries with a long history of mutual distrust and discord; 
the problems and their solutions do not reside in one nation alone. Overuse of water by 
one side can reduce the amount of water available to the other side. Industrial and 
agricultural pollution by one side can affect environmental and health conditions on the 
other side. A drought upstream can reduce the amount of water available to residents 
downstream. Governments, industrialists, farmers, and other citizens must be educated to 
understand that their actions can have substantial ramifications on others living and 
working in the same ecosystem, and act accordingly. 

A binational NGO can be a highly effective method for dealing with problems in an 
ecosystem governed by more than one nation. Such an NGO is able to focus on the entire 
ecosystem and to coordinate efforts and programs in both nations, making local groups in 
both nations more effective in helping residents on both sides of the border. A binational 
NGO can also increase the sense of cohesion and common purpose, making it easier to 
educate people about their shared interest with residents in other areas of the ecosystem. 
Binational or multinational NGOs have great potential for bioregions throughout the 
world. 
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Although often repeated, almost to the point of becoming a cliche, the value of 
communication, networking, and information sharing cannot be overstated. Many local 
organizations benefited greatly simply by knowing about the activities of other Basin 
organizations and residents. Technical information or other necessary knowledge can 
often be obtained by knowing whom to contact. Activities and programs can be 
coordinated, saving money through efficiency of scale and increasing the visibility and 
impact of programs undertaken. 

Networking is also an important tool for soliciting support. Help can be solicited from 
similar organizations, as when the Coalition sought the assistance of the River Network 
in Virginia in facilitating its meeting in Taos, New Mexico. Financial support from the 
Ford Foundation has been crucial to the success of the Coalition, and the Coalition plans 
to actively seek future sources of financial support. Media support is critical, as noted by 
Patty Alexander ofValley Proud Environmental Council.

111 
Local newspapers and 

television stations donated free column space and air time to publicize Valley Proud's 
various community cleaning projects, with one television station regularly featuring 
Valley Proud's projects. Small businesses and large corporations have donated money, 
equipment, expertise, and supplies for many community projects, for such actions have a 
positive effect on a company's public image. Moreover, local organizations in Mexico 
have received much-needed financial and other assistance from U.S. members of the 
Coalition. Recognizing the financial constraints affecting their Mexican partners, Valley 
Proud donated considerable quantities of printed material and other supplies to the 
Comision Ecologia de Reynosa. Grassroots organizations should seek support from one 
another and help each other, for everyone benefits in the end. · 

Valley Proud and other local organizations began not as formal entities, but rather with a 
single, simple project. Often several projects are necessary before a formal organization 
can be established, because of the need to build trust in the community and demonstrate 
efficacy. Creating a formal organization with a board of directors and other structures at 
an early stage often adds unnecessary burden and expense. 

Ffually, one of the most important aspects to consider is the time necessary to build truly 
effective organizations. It takes time to locate enough people with adequate skills and to 
build trust within communities. Projects will often begin simply with small results; 
dramatic results cannot be expected immediately. As the Coalition expanded over several 
years, community awareness, participation, and impact steadily increased; momentum has 
gathered slowly but steadily. 

Recommendations 

The Rio Grande/Rio Bravo Basin Coalition has accomplished much since its foundation, 
yet with any organization there is always room for improvement. Several Coalition 
participants discussed the need for more frequent community projects in order to increase 
community awareness and the effectiveness of the projects undertaken. 112 Holding 
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monthly activities, in conjunction with continuous community education efforts, would 
maintain the focus of residents on environmental concerns. 

Other coalition participants feel that communication can be further improved. 
113 

Currently La Corriente is published only several times a year; a simple, low-budget 
newsletter for circulation only among basin organizations would provide increased 
awareness of activities and projects throughout the basin. 

Obtaining funding for the Coalition's activities is also troublesome. Currently the 
Coalition is overly dependent on the Ford Foundation for financial support and should 
seek to broaden its base of financial support. Reliance on a single source of funding 
threatens both future financial stability and policy independence. Additionally, much of 
the funds received has been spent on travel and board meetings for a relatively small 
group of people; the funds could perhaps have been better utilized to maximize program 
impact at the local level. 

Some of the funds currently spent on travel and board meetings could be used to fund 
part-time staff positions at all of the local organizations. Currently the local 
organizations are staffed mostly or completely by volunteers, many of whom are already 
overburdened with other commitments. Part-time staff would provide continuity while 
easing the burden on current volunteers. 

Educational efforts should be increased, particularly with children. Environmental 
education in the schools will ensure that future generations mature into adults better 
educated about the relationships between health, economics, and the environment. 
Moreover, children also affect the attitudes of their parents and are often able to get their 
parents directly involved in community activities. 

Finally, the Coalition must ensure that its program proposals are feasible for the 
prevailing economic and social conditions in the Basin. Programs or proposals which 
appear too stridently "environmental," with little regard for economic feasibility, are 
likely to alienate many supporters, including businesses and farmers. Including 
representatives from many different areas on the board is one method to maintain a 
balanced, pragmatic vision. 
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Chapter 7. Mackenzie Basin Impact Study (MBIS), Canada1 

Marcus Dyer and J. Joseph Stewart 

Introduction 

Canada's Mackenzie Basin Impact Study (MBIS) can serve as a useful model for the 
design of future sustainable development projects because it was one of the first planning 
efforts anywhere in the world to seek the active participation of stakeholders in a regional 
assessment of the impacts of climate change. The concept of involving local stakeholders 
in planning and implementation of regional development programs was first tested in 
1977 by a Canadian, Professor C. S. Holling in his work with the United Nations 
Environment Programme's Workshop on Adaptive Assessment of Ecological Policies .. 
The concept became more widely known with the publication in 1978 of Holling's 
Adaptive Environmental Assessment and Management. 2 

Originally, MBIS was designed as a conventional integrated assessment based on the 
interdisciplinary participation of government scientists. Because of the concerns of the 
aboriginal3 peoples whose futures were at stake, however, the process evolved into a 
scientist-stakeholder collaboration. At first, the scientists were wary of this collaboration, 
fearing that scientific integrity would be compromised by local demands. But as the 
study progressed, the scientists began to appreciate the input of the aboriginal residents of 
the Mackenzie Basin, especially with regard to their intimate and detailed knowledge of 
the environment. 

Changes in the regional climatic regime resulting from global warming would have far
reaching consequences for the traditional subsistence lifestyle of aboriginal people, as well 
as major financial and logistic implications for regional economic development activities 
such as agriculture, fisheries, timber, mining, and energy. A systematic, rational strategy to 
mitigate the adverse impacts of long-term climate change would have to be planned 
cooperatively by representatives of all levels of government, the private sector and 
community stakeholders. In the case of MBIS, it was important to seek the active 
participation of the Native people who live in, and depend upon, the Mackenzie River 
Basin for their physical, economic, and cultural survival. 

Global Climate Change and the Origin of MBIS 

Some 6,000 years ago a vast system of wetlands in the region which is now the northern 
Canadian prairies disappeared. Studies have shown that this radical change was brought 
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Figure 7.1 Map of the Mackenzie Valley 
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Eric Leinberger, University of British Columbia 

Source: Map of Mackenzie Valley, in Mackenzie Basin 
Impact Study Final Report, ed. S.J. Cohen (Downsview: 
Environment Canada, 1997), inside covet. Reprinted with 
permission of editor. 
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about when the average temperature of the region rose approximately one degree 
Celsius.4 Clearly, if such a small change in the average temperature could bring about 
such drastic consequences, a greater rise in temperature could have even more drastic 
effects on today' s world. 

Origin of the Mackenzie Basin Impact Study (MBIS) 

International attention to global warming, and the need for strategic thinking about 
natural resource development options in Canada, were important factors in persuading the 
Canadian government to initiate MBIS. Record-breaking high temperatures during the 
1980s, culminating in the North American Plains drought of 1988, sparked many studies 
on global warming in Canada. 5 Most of these initial exercises were sectoral studies 
focusing mainly on southern Canadian interests. In the spring of 1989, however, the 
Canadian Climate Centre's Arctic Meteorology Section (now the Arctic Adaptation 
Division) recommend a regional impact assessment using different global warming 
scenarios. 6 

The Mackenzie Basin watershed was chosen for this study because it is vital for 
hydroelectric production, fishing, and inland water navigation. The Basin is the twelfth
largest drainage area in the world and the largest North American river basin emptying 
into the Arctic Ocean. (see Figure 7.1, Map of the Mackenzie Valley) Many Native 
communities are located along the region's lakes, rivers, and coastline, and the people 
follow a traditional subsistence lifestyle, linked to the land and its attributes, making 
them particularly vulnerable to the effects of climate change. 7 

Led by Environment Canada and funded primarily by the Canadian Green Plan at a cost of 
C$950.000, MBIS was a six-year program aimed at assessing the potential impacts of 
global warming on the Mackenzie Basin region and its inhabitants.8 The organizers of the 
study wanted MBIS to offer planners and stakeholders a new model for assessing regional 
problems. 

Organizational Structure of MBIS 

All efforts of MBIS were coordinated by the MBIS Interagency Working Committee 
(Table 7.1) and the MBIS Advisory Group, both established in 1990. These entities 
consisted of representatives from the federal, provincial, and territorial governments; 
universities; NGOs representing aboriginal communities; and representatives from the 
energy sector. 

At the heart of the MBIS organizational structure were interdisciplinary working 
committees. These committees brought together scientists, government officials, 
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business leaders, and aboriginal communities. In large measure, the success of MBIS is 
due to the work of these committees. They successfully integrated data from the 
physical, biological and social sciences with information from the aboriginal people, 
government, and the business sector. 

Table 7.1 Composition of the MBIS Interagency Working Committee 

Federal Provincial/ Private Sector Aboriginal 
Territorial 

Agriculture Canada Alberta Esso Resources Ltd. Dene Nation 
Environmental 
Protection 

Environment Alberta Research Gwich'in Tribal 
Canada Council Council. 
Fisheries & Oceans British Columbia Indian Association 
Canada Hydro of Alberta 
Indian & Northern NWTEnergy, Inuvialuit Game 
Affairs Canada Mines & Petro Council 

Resources 
National Defence NWT Renewable Metis Association 

Resource 
Natural Resources Yukon Territory 

Renewable 
Resources 

Tourism 

Source: Environment Canada (1996)9 

Aboriginal NGOs were crucial to the project. They participated in determining not only 
which aspects of the environment would be studied, but also, in many instances, the 
scope of the study. Their contribution ensured that the scientific studies addressed local 
peoples' concerns. In some cases, NGOs obtained legal rights to final research 
products.10 
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The MBIS Assessment 

This case study is based on census materials; regional, national, and international journals 
and newsletters; interviews with project scientists and residents of the Mackenzie Basin; 
and MBIS interim reports and other products of the MBIS working committees. We 

emphasize those features ofMBIS which might be of interest to NGOs intending to 
participate in sustainable development projects. 

Developing a New Assessment Methodology 

MBIS analysis integrates data from the physical, biological, and social sciences with 
information gathered from the aboriginal people, government agencies, and the business 
sector. The principal method used by MBIS was the Integrated Land Assessment 
Framework (ILAF). 11 This technique utilizes systems analysis and operations research to 
examine potential multiple impacts of climate change on the Mackenzie Basin region. 
Secondary methods included Goal Programming (GP), fuzzy-set classification, Multi
Objective Decision Making (MODM), and the Analytic Hierarchy Process (AHP). 12 

Figure 7.2 shows the components of ILAF, and the interactions among them. 

Goal Assessment and Application 

In the first phase of the ILAF process, six policy concerns related to land use goals were 
selected. These concerns were identified through research on the Mackenzie Basin and 
from the findings of a workshop attended by key decision-makers of the region. The 
follwing policy concerns were identified: interjurisdictional water management, 
sustainability of ecosystems, economic development; maintenance of infrastructure, 
sustainability of Native lifestyles, and strategies to limit the impact of climate change. 

These policy concerns served as guidelines in conducting goal interviews in the second 
phase of the ILAF. The purpose of the goal interviews was to receive, and include in the 
assessment, input from local stakeholders, thereby increasing the credibility and 
reliability of findings. 13 Over 50 such interviews were conducted.14 The interviewees 
included representatives of aboriginal communities, academicians, and government and 
private-sector planners. Questions focused on identifying the participants' goals for 
MBIS. The AHP was used to prioritize these goals. 15 This gave MBIS researchers a 
quantitative measure of how stakeholders ranked the various goals. 16 The resulting goal 
matrices showed a wide spectrum of objectives pertaining to water resources, economic 
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Figure 7.2 Integrated Land Assessment Framework 

Goals or Criteria: 
economic, environment,.._ _____ ~ Policy makers, public, 1+----..,. 
production, recreation, and planners. 
wetland protection. 

Integrated Database: 

Geographic Information System (GIS) 

Note: 
A: Agriculture; F: Forestry; W: Wildlife; 

Scenarios: 
climate change; socio-economic 
change; and response options 

....._____,.,.. Output or Solution 1-------.. 

D: Defense; P-T: Parks-Tourism; E-M: Energy-Mines; 
S: Settlements; T: Transportation. 

Source: "ILAF research framework," Figure 1 in Y. Yin and S. Cohen, "The Integrated 
Land Assessment Framework (ILAF) for MBIS: Concept and Methodology," in 
Mackenzie Basin Impact Study: Interim Report #2, ed. S.J. Cohen (Downsview: 
Environment Canada, 1994), p. 49. Reprinted with permission of editor. 
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development, wildlife habitat protection, soil erosion, greenhouse gas emissions, energy 
development, community stability, forest cover enhancement, and surface transportation. 

The ILAF Methodology 

The main components of the ILAF were goal setting, developing a database, spatial unit 
scenario development, and assessment. These elements were linked in the following 
sequence:17 

1. Sustainable production was examined in regard to the followng variables from the 
goal matrices: economic return, wildlife habitat protection, soil erosion control, 
greenhouse gas emissions, water resource balance, energy development, 
community stability, forest cover enhancement, and surface transportation. 18 

2. A ranking was obtained and inserted into the framework. 

3. The ranked goals were applied to parks, tourism, energy, mines, settlements, and 
transportation. 

4. A database on characteristics of the region was created through the use of satellite 
imaging. This database provided information on changes in land use and land 
cover. It was used, in addation, for performing principal component analyses and 
analyzing second- and third-order impacts of climate change under different 
scenarios. 

5. The remote sensing imagery was linked to a Geographic Information System 
(GIS) called SPANS. This system combined datasets from different resource 
sectors such as minerals and forests. The linkage between remote sensing and 
GIS allowed for the transfer, digitized mapping, and stratification of data on 
quantity, quality, and areal coverage of various land covers. 

6. Scenarios were developed to model the effects of global warming for different 
population and temperature levels, including changes in regional population and 
economic activity. While scenarios are not forecasts, they can provide 
communities and the private sector with useful information for taking early action 
in response to observed changes. 19 

7. In the assessment process MBIS used various operations research tools to analyze 
data, goals, and scenarios and present results suitable for use by policymakers and 
the public. 

Environmental issues such as global warming require problem-solving systems that can 
handle multiple objectives, constraints, and goals. Mathematical programming can 
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provide optimal solutions based on multiple goals, criteria, and constraints. MBIS 
employed mathematical programming to assess the widest possible inputs (interests), and 
then to produce the best outcome(s). The capability of operations research methods (such 
as MODM) to accommodate multiple inputs and outputs was ideal for application to the 
analysis of potential impacts of climate change. 

Some research was conducted in an aboriginal community. TheLutsel K'e Dene 
community was the focus of two years of research. Field studies were conducted in the 
communities of AklaVik, Attawapiskat, and Fort Liard, focusing mainly on flood 
preparedness and perceptions on climate change.20 An evaluation of traditional 
knowledge from aboriginal communities, while still preliminary, has provided 
substantive information. 21 

Global Warming Impacts On Ecosystems and Aboriginal Peoples 

The potential impacts of global warming on the Mackenzie Basin would have far
reaching consequences. Aboriginal communities that have lived in the region for 
millennia and whose lives depend on the land and renewable natural resources could see 
an end to their traditional lifestyles. Caribou, moose, muskox, muskrat, beaver, 
waterfowl, and fish, among other wildlife, help to sustain the lifestyles these people have 
maintained for so long. Yet, a slight change in climate could make this traditional way of 
life disappear. 

It is for these reasons that many NGOs based in northern communities became involved 
in the earliest stages ofMBIS. These NGOs helped to determine not only which aspects 
of the environment would be studied, but also, in many instances, the scope of the 
studies, thus ensuring that research would emphasize those areas critical to the 
aboriginals' future sustainability. 22 

At first, project scientists were apprehensive of this NGO involvement, fearing that some 
research topics advocated by the NGOs did not represent the types of approach on which 
scientific studies have conventionally been based. Since aboriginal people know best the 
intricacies of their regional environment and its importance to their communities, 
however, this initial reluctance was soon transformed into an appreciation of their 
contribution. In many cases, researchers obtained detailed information on the 
environment even before commencing their studies. 23 

Potential Impacts on Ecosystems 

Principal ecosystem-related concerns regarding potential climate changes in the Mackenzie 
Basin include the destabilization of construction on permafrost, slope instability, melting ice 
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cover on the Beaufort Sea, increased incidence of forest fires and floods, and a large array of 
adverse impacts on fish and wildlife, all of which have intrinsic value and, at the same time, 
are essential to the support of the region's aboriginal peoples. 

Because the Mackenzie Basin comprises almost 20 percent of the land area of Canada, 24 the 
working committee decided to identify five "critical areas" for the study of these and other 
potential impacts: (1) Upper Peace River and Bennett Dam; (2) Peace-Athabasca Delta, 
including Athabasca and Great Slave Lakes; (3) Liard River; (4) Mackenzie Valley; and 
(5) Mackenzie Delta/Beaufort Sea, including Tuktoyaktut.25 

The Mackenzie Basin is dominated by the boreal and subarctic ecoclimatic provinces, 
with boreal forest in the South and subarctic woodlands in the North.26 Forest covers 
approximately 79 percent of the region.27 Because of their extreme sensitivity to 
variations in temperature and moisture, these boreal systems can be used as precise 
indicators of climatic change, responding to variations of only a few degrees Celsius in 
the mean annual temperature or a few centimeters in the mean annual water table. 28 

For example, one ecosystem impact scenario relating to global warming involves peat 
decomposition. Among the most climatically sensitive and widespread ecosystems in the 
study region are three wetland zones: the northern permafrost wetlands, wetlands in 
discontinuous permafrost, and wetlands at the boundary of the prairie and boreal forest. 
Because of slow and incomplete decomposition associated with low temperatures and 
acidic conditions, northern wetlands are commonly underlain by beds of peat-partially 
decomposed plant matter-which can be several meters deep. Peatlands are natural 
emitters of the greenhouse gases methane and carbon dioxide, which are by-products of 
decomposition. In a global warming scenario, the rate of peat decomposition would 
increase, leading to a corresponding rise in gaseous emissions. In tum, the increased 
emissions would contribute to still greater warming, which would produce even higher 
rates of greenhouse gas emissions in a continuing upward spiral. 29 

Potential Impacts on Aboriginal Peoples 

After investigating potential impacts of climate change on the region's ecosystems, MBIS 
analyzed how a modified physical environment would affect aboriginal settlements. To 
do this, it was first necessary to study the existing size, functions, and characteristics of 
Mackenzie Basin settlements. Concerned that this type of research might be too limited 
in scope and biased toward statistical quantification, the researchers worked to 
incorporate input from the aboriginal peoples' perspective. 30 

If global warming does occur, the transformation of the environment could result in new 
challenges and opportunities for the inhabitants of the Mackenzie Basin. The two-part 
question posed by MBIS researchers was: "What would the potential effects of a 
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modified physical environment mean to the inhabitants, and what, if anything, should be 
done in anticipation of these effects?" 31 

Clumu:teristics of the Sett1emmts 

The characteristics of Mackenzie Basin communities were considered to be important 
detenninants of the adaptability of aboriginal people to general ecological changes and 
natural disasters which could result from global warming. Accordingly, MBIS research 
teams assessed the senlements in terms of a variety of cbaracteristics including 
population, type of economy, and level of development. 

Popllllltion: The MBIS study area spans the Mackenzie Basin, where, in 1991, 
approximately 200,000 people lived in 153 communities (Table 7 2). Of these residents, 
approximately 50,000 were aboriginal people.32 The Mackenzie Basin remains a sparsely 
populated area in which nearly 70 percent of communities have populations under 1,000 
and only five communities have populations exre.eding 10,000.33 

C9mmunity size is an important variable in assessing potential impacts of climate change 
on the local economy and way of life. Because of previous outmigration in the already 
sparsely populated Northwest Territories (NWI), many communities have suffered 
drastic cutbacks in the amo1mt and quality of public services-education, health care, 
housing, road maintenance, etc.-which they receive. Declines in basic services, in turn, 
have adversely affected local economies as businesses, lacking an adequate public 
infrastructure, have relocated or closed. Further exacerbating this tenuous situation is the 
fact that many of the settlements in the NWf are driven by a single industry, the 
relocation or closure of which has the effect of causing almost total1memployment in the 
community and, consequently, rapid outmigration. 

While global warming does not directly affect population size, its indirect effects on 
population have been clearly established. In the NWT, according to university researcher 
Robert Bone, "living on the land is bard work. When conditions are nice it's a great 
place to live, but if they aren't so favorable, then it's not. How global warming will 
affect the economy is the key." 34 For example, given that many residents of the NWf are 
heavily dependent on the land for their livelihood, a change in the climate that reduces 
available stocks of fish and game would result in significant outmigration, especially if 
there were no industries to provide wage-based jobs as an alternative to the traditional 
subsistence lifestyle. 

Historical studies have shown that within a span of 50 years (1941-1991 ), the number and 
average size ofNWf communities increased dramatically. This growth was attributed to 
two large migrations. The first consisted of thousands of Southern Canadians moving 
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into government centers and resource-based communities in the Mackenzie Basin. 35 The 
second was a relocation of aboriginal peoples from seasonal camps to permanent 
settlements. While the former was an economic migration that ended around 1981, the 
latter was a "social" migration. Both were encouraged and facilitated by the Canadian 
government. 

Table 7.2 Community Size Distribution, Mackenzie Basin, 1991 

Community Size Mackenzie Basin North of 60° Lat. South of 60° Lat. 

No. (%) No. (%) No. (%) 

Over 10000 5 3.8 1 2.9 4 4.3 

SQ00-9999 7 5.4 0 0.0 7 7.4 

1000...4999 27 20.9 5 14.3 22 23.4 

Under 1000 90 69.7 29 82.8 61 64.9 

Totals 129 100.0 35 100.0 94 100.0 

Source: Census of Canada (1991)36 

The social migration of aboriginal peoples significantly altered their traditional lifestyles 
and made them more dependent on their immediate surroundings. It has been argued by 
MBIS researchers that climate change could have an impact on the lives and traditions of 
the aboriginals similar in magnitude to the one caused by permanent settlement. 37 

Because of the uncertainties inherent in population projections, MBIS prepared a series of 
multiple projections which allowed for a range of population estimates for each type of 
settlement through the year 2050. To enhance the accuracy of these projections, the 
researchers made combinations of assumptions regarding various contributors to 
population change including mortality, fertility, and migration.38 

Socioeconomic Conditions: Socioeconomic factors were also determined to be 
important variables in assessing potential impacts of climate change on aboriginal 
populations. These vanables were explored through scenario modeling. For example, 
MBIS researchers developed two distinctly different socioeconomic scenarios for the 
community of Aklavik. The first scenario envisaged continuing population growth in 
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Aklavik, but kept economic development static, that is, economic activities were 
restricted to traditional subsistence functions. The second scenario retained the former's 
assumptions on population growth, but projected·an evolution of the community's 
economic activity into a nontraditional wage-based structure. 

This type of scenario modeling suggested that the future of an NWT community could be 
influenced not only by environmental factors, but also by the community's demographic 
profile, the level of subsistence activity, and the level of nontraditional, wage-based 
economic development. 39 

Common sense suggests that if global warming were to occur and a community were to 
continue a lifestyle based on subsistence activities, some of the positive impacts could be 
less time spent waiting for cold weather to recede and easier heating of buildings during 
cold months. 40 

Under the same circumstances some, of the negative impacts might be increased runoff 
during spring breakup, the possibility of greater flooding and sedimentation in floodplain 
communities, increased insect activity, and possibly shifts in the migration routes of 
caribou, waterfowl, and other wildlife vital to subsistence. 

On the other hand, if global warming were to occur and a community had a wage-based 
economy, two of the positive impacts might be easier delivery of services, especially of 
water, and decreased outlays for heating equipment.41 

Under these same circumstances, some of the negative impacts might be an increased 
vulnerability to flooding, uncomfortably hot summers, and a lack of space for commercial 
and residential expansion, especially in the case of increased flooding. Whether there 
would be shorter winter-road seasons or changes in modes of transport has not been 
determined. 42 

Level of Development of the Aboriginal Settlements: The communities were also 
classified according to whether they are "developed" or "underdeveloped." This 
distinction was made in 1989 by the Scone Report, commissioned by the Government of 
the NWT. The Scone Report indicated that of the 53 localities in the study region, only 
seven communities were considered to be "developed." 43 The report revealed other 
comparisons, as shown in Table 7.3. 

Another community classification system, the Cedo Typology Report, is used by the 
Department oflndian Affairs and Northern Development (DIAND),44 The Cedo 
Typology Report assesses community governments by four development stages: 
developed, evolving, formative, and planning. The different stages indicate the capacity 
of community governments to deliver economic development programs and services. 
According to DIAND, a "developed" community government is characterized by self-
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reliance, stability of organization, and an ability to deliver a full range of services and 
programs that consistently meet stated goals. An "evolving" government is one that 
satisfactorily provides basic advisory services and delivers most evolved programs with 
the assistance ofDIAND advice. "Formative" governments are in the process of 
developing the basic capacity to provide advisory services and to deliver some programs 
with the assistance ofDIAND advice. Finally, "planning" governments are ones in their 
rudimentary stages. These require services to be controlled by DIAND.45 

In sum, MBIS concluded that the ability of aboriginal people of the Mackenzie Basin to 
cope with natural disasters and maintain economic stability in the face of climate change 
is heavily dependent on the characteristics of their local communities 

Participatory Processes and Aboriginal People 

The NWT consists of many different groups of aboriginal peoples and Native 
communities, speaking different languages and maintaining different cultural traditions. 
Part of the challenge for modem Canada lies in the ability of governments at various 
levels and NGOs to work in concert with these culturally diverse people. 

The MBIS approach is instructive for organizations and communities seeking a process 
that does not take the conventional "top down" attitude to assessing the impact of 
important issues such as global warming. NGOs' planning and implementing processes 
can benefit greatly from the multiple viewpoint approach offered by a fully participatory 
methodology such as that advanced by MBIS. Whether the focus of the project is 
resolving environmental contamination within a local community or redeveloping a town, 
city or region, a participatory process can improve the chances of its success. 

One aspect of this participatory process for MBIS entailed obtaining input from the 
aboriginal people. For MBIS researchers the process of working with aboriginal and 
Native stakeholders had many cultural barriers. Accustomed to communicating with 
paper and pen, researchers had to learn how to relate ideas through storytelling. This 
process is referred to as the transfer of traditional knowledge. 

According to Terry Zdan of Alberta Environmental Protection, to participate in this form 
of communication it was first necessary for MBIS researchers to establish confidence 
with community leaders. This process, which often required weeks or even months, was 
a necessary first step to ensure access to the ideas and recommendations of aboriginal 
inhabitants.46 

According to cultural consultant John Newton, the MBIS method of working with 
aboriginal people had little precedent, and there were no established rules on how to 
approach interactions with Native stakeholders. In preparing for his trips to the NWT, 
Newton contacted and spoke with as many people as possible who were familiar with the 
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Table 7.3 Comparison of Communities in the Mackenzie Basin 

Developed Communities 
Community Underdeveloped 

Characteristics Communities 

42.3% 57.7% 
Portion of the Basin's 

Total Population 

Larger Smaller 
Community Size 

Relatively Good Relatively Poor 
Transportation 

Mostly Nonaboriginal Mostly Aboriginal 
Ethnic Origin 

84% 58% 
Participation Rate In 

Workforce 

7% 27% 
Unemployment Rate 

Very High Very Low 
Salary Level 

Above Grade 10 Below Grade 9 
Average Education Level 

Viable Very Limited 
Private Sector 

Wage Domestic 
Dominant Economy 

Source: Scone Report (1989)47 
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lifestyles and protocols of northern Mackenzie Basin communities. Although he was able 
to gather some knowledge of what to expect prior to entering the settlements, he 
conceded that there were still many elements of his research that had to be left to trial and 
error.48 

Newton observed that he was ill-received when people in the community mistook him for 
a representative of the outside government. Many of the aboriginal stakeholders view the 
government as unsympathetic and interested only in making NWT settlements the subject 
of seemingly callous research. Newton also stressed the necessity of weaving oneself 
into a community prior to, and during, interaction with the aboriginal inhabitants. 
Partaking in local recreational activities was one way of accomplishing this. Newton 
refers to it as networking. Doing so enabled him to become a familiar face within the 
community. Being able to tell potential interviewees that he was referred to them by one 
of their friends made the outreach process less difficult. Most of all, by participating in 
local activities, Newton demonstrated that scientists are concerned not just with 
producing "research" but are also interested in people's daily lives and culture.49 

1brough the interviews he conducted, Newton discovered that there were essentially two 
types of storytelling prevalent in the NWT. In some cases, the stories were 
straightforward and in direct response to the questions asked. In other cases, the form 
was more abstract and required much subsequent thought and interpretation. 50 According 
to Terry Zdan, deciphering the latter form entailed taking information previously heard 
and making inferences by relating it to the new information. 51 This process of data 
integration was similar to the way that many of the aboriginal people form their 
perceptions: through stories that are passed down from generation to generation. 52 

According to Zdan, 

For some, the concept of probability can be tossed right out the window. Their 
perception of what will happen in the future is influenced solely by what has 
happened over the long run in the past. If there is a change of the long-term 
effects of fires and floods, then their perceptions of the fires and floods and their 
stories about the frequencies and characteristics of fires and floods will change. 
If permafrost melts, erosion occurs, and their fishing industries change, then their 
stories will eventually change. 53 

Engagement in this process can proVide useful information beyond what researchers 
might acquire from merely studying the outward or quantifiable characteristics of 
aboriginal communities, including the capability of aboriginal people to deal with climate 
change. Unfortunately, this transfer oftraditional knowledge eludes much of the 
mainstream discourse on global warming today. Zdan believes it should not. 54 
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Aboriginal Peoples' Perceptions of Global Warming 

Through interacting with the aboriginal people of the Mackenzie Basin, MBIS 
researchers were able to learn stakeholders' perceptions of the global warming issue. In 
one such case, Dave Aharonian from the University of Victoria conducted research on the 
people of Aklavik. His findings revealed that the people of Aklavik feel that both winter 
and summer are warmer than they used to be, that weather variability is greater now than 
before, and that changes between each season have also become less consistent. When 
asked if they were familiar with the concept of global warming, however, the majority of 
Aklavik residents interviewed asserted that while they had heard of this phenomenon, 
they were unfamiliar with what it really was. ss 

According to Aharonian' s reports, while most Aklavik residents own television sets, print 
media are almost completely lacking. In addition, most of the region's inhabitants have 
only a limited formal education (50 percent possess less than a ninth grade education). 
These are thought to be the two major factors contributing to Aklavik' s unfamiliarity with 
global warming. 56 Aharonian points out that this lack of knowledge regarding global 
warming is not due to an absence of concern by Aklavik residents with information from 
the outside world, but because news from the outside world is simply subordinate to local 
community issues and activities unique to their own aboriginal culture. 

Although Aharonian's study indicated that many people in Aklavik were unfamiliar with 
the concept of global warming, it did not suggest that in general northern Canadian 
residents are unconcerned about the future of their environment. Many aboriginal 
peoples of the Mackenzie Basin, in particular the Inuvialuit, Gwich'in, and Dene, have 
powerfully expressed their concerns over environmental issues for many years. MBIS 
strove to include the voices of these local stakeholders, and working committees included 
representatives from these aboriginal groups who substantially contributed to decisions 
regarding MBIS research projects and goals. 

Though opinions and perceptions about the outcomes of MBIS varied at times, one thing 
became clear: aboriginal people are concerned about the potential impacts that global 
warming could have on their environment. Barney Masuzum.i, the band manager of the 
K' asho Got'ine Community Council, a part of the local governing apparatus, described to 
this interviewer a startling incident in which a young man fell through the ice in a small 

channel. In the past this channel would have been frozen solid at 40° below zero Celsius. 
Masuzum.i said that the local community knew something was occurring around them and 
took this tragedy as a warning that if a small channel is not frozen in winter, the rivers and 
lakes would not be frozen either. Using traditional knowledge about their region, the 
community inferred that their environment was changing in some as yet inexplicable way.57 

Researchers should be aware that many aboriginal communities monitor important local 
resources through a great variety of sophisticated methods. These communities assess 
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their renewable resources-such as caribou, muskox, and fish-either by traditional 
approaches or (since many aboriginal people have attended universities in Canada, the 
United States, and abroad) through modem "university" methods. Richard Binder, a 
member of the Inuvialuit Game Council, explained to one interviewer that researchers in 
his community monitor wildlife such as the beluga whale using satellite technology58 

Also, he said, the Inuvialuit use radio tagging to monitor the movements and distribution 
of arctic char, an important subsistence fish of the Mackenzie. 59 According to Binder, 
data on the local environment are stored in many local communities. For instance, 
Binder explained that the lnuvialuit have amassed a modest database on a variety of 
environmental issues. Of course, not all aboriginal communities are concerned 
specifically about the issue of global warming. Most are, however, concerned about 
climate change through its effects on their daily lives. 

Interestingly, this same Inuvialuit culture, which makes use of modem equipment, also 
maintains its aboriginal traditions. Many Inuvialuit people still hunt the beluga whale as 
did their ancestors over 5,000 years ago. Because of their intimate relationship with the 
land and sea, the people and the environment in this region are virtually inseparable. 
Richard Binder strikingly illustrated this point with a story about his 60-year-old aunt, 
who killed a seven-foot polar bear the previous winter. 

Aboriginal Stakeholders' Perceptions of.MBIS 

Any discussion of MBIS and aboriginal stakeholders must take into account the 
following points: 

1. The Mackenzie Basin with its climatically sensitive ecosystems will be one of the 
first regions in the world to suffer in the event of a persistent climate change. 

2. The aboriginal communities will have the most to lose if such a climate change 
occurs, because: 

a most depend on natural resources such as caribou, moose, fish, and whale 
to support their traditional subsistence way of life; and 

b. the small population and harsh climate of the NWT make it unattractive 
for economic development; hence renewable natural resources are, at 
present, the only means of survival for aboriginal peoples. 

3. Attempts to impose unwanted policies on the NWT will meet social, political, and 
economic resistance from aboriginal communities. Examples from the past 
include: 
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a the 1975 James Bay Agreement, which compensated aboriginal 
communities for social and ecological impacts suffered from the 
installation of the James Bay Hydroelectric Project;60 and 

b. the political turmoil from the Mackenzie Basin pipeline initiative, which 
was successfully resisted in the 1970s, in part through efforts of the Dene 
Nation.61 

Our interviews with four representatives of aboriginal communities revealed their views 
about the MBIS process. The foremost consideration was respect for aboriginal cultures 
and knowledge. To successfully conduct research in an aboriginal community, one must 
personally Visit; no e-mail, fax, or telephone call will suffice. Second, ensuring adequate 
participation of local stakeholders is challenging work and may require a substantial time 
commitment. A researcher should not expect to enter an aboriginal community and begin 
his/her research without full acceptance within that community, particularly by its 
leadership. To this end, MBIS included, along with scientists and private sector and 
government representatives, several members of aboriginal communities in its governing 
Interagency Working Committee (Table 7.1). The MBIS coordinators also invited 
representatives of aboriginal communities to all of the regional workshops and 
conferences. 

MBIS received accolades for its inclusion of local representatives from three of the four 
aboriginal representatives interviewed for this case study. The other interviewee felt that 
MBIS failed to assure that aboriginal participants' viewpoints received the same weight 
as the scientists'. Two of the four interviewees indicated that the traditional knowledge 
of aboriginal people needs to become as "valuable" as any outside knowledge. These 
two interviewees hoped to see more funding being directed at understanding and utilizing 
traditional knowledge. Another concern raised was that representatives ofMBIS were 
visiting local stakeholders too infrequently to update them. In addition, they were not 
allowing local stakeholders' input into the agenda of the local visits as well as into other 
aspects of the research process. In short, these aboriginal interviewees sought equal 
status for their communities in MBIS. 

According to Carole Mills, Manager, Lands and Environment for the Dene Nation, the 
nation is seeking self -determination and wants to make important decisions in its regions, 
whether they are on policy or research issues.62 The Dene Nation has published academic 
papers on the issue of research for local communities, indicating that outside researchers 
will henceforth have to negotiate their projects with the community of interest. Clearly, 
the Dene Nation and other aboriginal peoples are deeply concerned about intellectual 
property issues and the interpretation and usage of traditional knowledge. 63 In the past, 
researchers have come into a community and extracted traditional knowledge, never to 
return, while personally gaining status and rewards for that knowledge. Such methods 
are unacceptable to the Dene Nation. To this end, the Dene have developed a model 
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research agreement for their communities. This model is intended to ensure that any 
research conducted will be equitable and beneficial to all. The agreement allows 
communities to negotiate the objectives, scope, and methods of the research project, 
community training and participation, information management, privacy, 
communications, benefits, and funding. There is even a clause that can require the 
researcher to leave if the community believes the agreement has been violated. 

Carole Mills believes that the way in which MBIS developed was not altogether 
beneficial to aboriginal interests. Nevertheless, she believes that the concept of 
participatory involvement is sound. 64 According to two interviewees, research initiatives 
in the Northern River Basin and Arctic regions present good examples of participatory 
research efforts. Ms. Mills and the other three interviewees explained that many 
aboriginal and native cultures traditionally functioned in a participatory manner and many 
still do.65 They cited the band, tribal, and local councils as examples of the participatory 
approach to decision making. Still, according to these individuals, the outside culture's 
compartmentalized approach has slightly altered some aboriginal cultures' decision
making mechanisms. 

Despite these and other criticisms of MBIS, it must be emphasized that positive feedback 
from aboriginal stakeholders and participants far outweighed the negative. MBIS was 
one of the first major initiatives of its kind in the world; like Projeto Aridas in Brazil, it 
emphasized the inclusion of local and regional stakeholders in decision making. 66 

MBIS as a Model for Planning Sustainable Development 

MBIS provides an apt model for government agencies and NGOs interested in planning 
sustainable development projects. It is especially useful in demonstrating how to 
organize and plan an integrated assessment involving many diverse groups. Some of the 
special features of MBIS that lend themselves to sustainable development projects are: 

An Open-Ended Assessment Approach: MBIS used an open-ended assessment approach 
in which various stakeholders provided input on the research project as it progressed. 

Science-Policy Interconnectivity: The MBIS methodology conceptualized ways in which 
science can be communicated to, and used by, the public. An inherent requirement of 
MBIS was that results had to be "user-friendly" for policy-makers and community 
leaders. 

Partnerships: MBIS brought together government, academia, the business sector, 
NGOs, and aboriginal communities to participate in planning, policy analysis, and 
research activities. 
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PopllliltiD11 Divosity: The Mackenzie Basin contains a substantial aboriginal population. 
Inuit (Inuvialuit), Atbabaslcan (people of the Dene Nation: Slavey, Dogrib, Cbipewyan, 
and others), and Algonquin (Cree, Chippewa, and others) are the main groups which 
constitute the majority of the aboriginal population of about 50,000 in the total Basin 
population of roughly 200,000.67 

ScDUUio MoU/iag: MBIS developed four plausible scenarios of climate change, linked 
to population and economic growth scenarios, which-projected the simulated impacts of 
alternative future climate regimes on the region and its people. 

Polit:y-Dmm QIIGtioiiS: MBIS priorities were focused on practical policy issues: 

1. interjurisdictional water management; 

2. sustainability of aboriginal lifestyles; 

3. economic development opportunities; 

4. buildings, transportation, and infrastructure; 

5. limitation strategies; and 

6. sustainability of ecosystems. 

M~ Modelbtg: This method, used extensively by MBIS, provides an 
analytical approach for solving complex multi-faceted problems. Such problems cannot 
be solved using standard assessment methods, which can deal only with simple linear 
problems. In mathematical modeling, the participants can ask "What if?' questions of a 
complex system and receive immediate an.swers that relate hypothetical actions to 
potential outcomes of those actions. 

llllqt'tlll!ll MoU/iag of HIDIIIIII, Bio/Dgii:IIJ, tDUl Pllysictll Ftu:tors: Global warming 
would affect not only ecosystems, but also the lives of the people who live in and are an 
integral part of those ecosystems. The Mackenzie Basin relies on a natural-resource
based economy. 68 The land and water provide virtually all the available resources for the 
people of the Basin. Changes in patterns of availability of natural resources would result 
in changes in the traditional practices of the aboriginal people. Accordingly, the 
sustainability of the ecosystem and the traditional lifestyle of the aboriginal people was 
the primary focus of MBIS.69 
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Conclusion 

:MBIS has received international acclaim for its phased, participatory approach. This was 
a process in which efforts were made to explain the potential impacts of global warming 
to all stakeholders even before the project started. Unlike projects that are conventionally 
initiated and planned in isolation from local stakeholders, then implemented with little 
community support, MBIS used an open-ended approach which allowed stakeholders to 
provide direction from the very beginning. By articulating a clear and widely accepted 
definition of the problem, and by going to the various potential stakeholders and asking 
what these issues could mean to them, the :MBIS organizers were able to get people 
accustomed to the idea that "global warming" was their problem. This strategy allowed 
:MBIS to develop a research plan openly with all participants in a democratic decision
making process. 

Traditional economic development theory is undergoing change in its application to 
developing and developed countries alike. Even the World Bank has begun to change its 
development methods. :MBIS represents a major effort to create and apply a new 
approach to resolving issues important to stakeholders and helping communities to plan 
successful development initiatives. 

Has :MBIS failed in the eyes of the aboriginal and native people? A more comprehensive 
study will be necessary to answer that question. However, what MBIS does successfully 
represent is an example for NGOs, government agencies, and the private sector to study 
and understand. 

In closing, we relate a story of how individuals, no matter what their origin, can enlighten 
others. This story comes from Barney Masuzumi, the ·band manager of the K'asho 
Got'ine Community Council: 

A graduate researcher, with a university-approved research proposal, approached 
the leader of the community which she was interested in researching. The leader 
may have appeared to be "out of the bush" -primitive and uneducated-to the 
researcher. Yet, after the researcher precisely explained her methodology and 
plans, the community leader asked her one question: "What are your 
assumptions?" This questions stunned the researcher; she was at a loss for words. 
Aware of her confusion, the leader asked the researcher to stay in the community 
for awhile to understand how it operated, and then to reexamine her proposal. 
After several months, the researcher returned to her university. Some time later, 
she came again to the aboriginal community with a new proposal of such quality 
that it received one of Canada's most prestigious research grants. 

By asking one simple question, the leader of this community compelled the researcher to 
reevaluate her perspective and to view the aboriginal culture through a different lens. 
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This example illustrates how the participatory process is utilized by aboriginal and native 
communities, and reminds us of the maxim concerning the judgment of others. 

Lessons Learned 

1. The best possible analysis should be devoted to deciding the important issues 
(goals or criteria) for a project or initiative. Goal setting is crucial to any 
assessment approach if it is to produce accurate and effective outcomes. Also, the 
greatest possible range of goals should be considered, so that concerns of 
members of a community or region are not locked out of the assessment. MBIS 
dealt with this concern by always including aboriginal people and other persons 
who had a stake in the decision-making process. 

2. Sustainable development projects benefit from: input from a variety of different 
players. MBIS included representatives of the local, territorial, and federal 
governments, along with academics, the private sector, and aboriginal people. 

3. While an open-ended assessment approach using varied inputs from many 
participants has major advantages, it must be cautioned that managing such a 
study can be fatiguirig. This fatigue must be anticipated and offset through careful 
preparation and management. 

4. The use of mathematical and scenario modeling can aid governments and 
communities to assess complex problems and issues in a most profound way. 
Through these methods, MBIS found that the relationship between the aboriginal 
people and the environment is very close and sensitive: change one and the other 
is affected. 

5. If an aboriginal community is assisted to become "modem," it can also become 
more vulnerable to changing conditions. Within a generation or two, the people 
may lose their traditional survival skills when they join the wage economy, only 
to discover that local businesses are too tenuous to support them on a consistent, 
long-term basis. For most aboriginals, only the land and their traditional wisdom 
can be trusted to do this. 

6. To maximize the usefulness of database information, there must be compatibility 
between the database and the various data acquisition systems under 
consideration. In an interdisciplinary project such as MBIS, scientific data are 
useful only if they can be incorporated into the existing database for analysis and 
synthesis. Hence, the establishment of a common data platform should be one of 
the first research and planning considerations. 
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7. Stakeholder participation should not be underestimated, either with respect to its 
value or with respect to its administrative and logistic challenges. Success in 
stakeholder participation requires a great deal of planning and, most important, 
honoring commitments once they are made. With many stakeholders, 
conventional methods, such as imposing an inflexible meeting agenda, are 
unproductive and can lead to the erosion of cooperation between stakeholders and 
project sponsors. · 

8. Though e-mail and other means of long distance communication are helpful, there 
is no substitute for personal contact. Frequent and informal meetings should be a 
regular part of the whole process. 

Epilogue 

The Final Workshop ofMBIS was held on May 4-9, 1996. We were invited to 
Yellowknife, NWT, to participate in these fmal proceedings. Attending the workshop 
were scientists, consultants, and government officials from Australia, Finland, Germany, 
and the United States, among other countries. Several aboriginal groups were also 
represented: Inuvialuit, Metis, Gwich'in, and Dene. Stewart Cohen, the originator of 
MBIS, presided over the workshop. 

The proceedings confirmed that global warming was a universal and pressing issue 
among the participants, all of whom expressed concern about climate change in the 
Mackenzie Basin. Most notable, however, was the emotional intensity with which the 
aboriginal and Native representatives expressed their concern about climate change and 
its potential effects on their communities. One Inuvialuit representative powerfully 
expressed the significance of the land, fish , and wildlife to his people and culture, and 
the impact that climate change or poor conservation strategies could have on his 
community's traditional way of life. It became quite clear to us at the workshop that the 
aboriginal and Native communities were intimately linked with the environment. If the 
environment suffered, so would the people. 

MBIS started as an integrated scientific and technical assessment, but evolved into a 
scientist-stakeholder collaborative effort. Over the course of this six-year scientific 
study, MBIS researchers came to recognize the importance of the aboriginal stakeholders 
in the assessment process. The scientists needed essential input from these stakeholders 
to improve the efficiency and outcome of their analyses. · At the same time, they 
discovered that it was not always easy to obtain this input, and that stakeholders had to be 
met on their own terms, in ways that first established trust. Stewart Cohen concluded in 
the workshop's final presentation that" scientist-stakeholder collaboration requires 
continuous effort, including direct contact." (This latter remark pertains to using 
personal communication instead of e-mail or fax.) 
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The most enlightening discovery from the MBIS Final Workshop was the significant 
interest of the aboriginal and native communities in potential climate change and its 
impacts. When MBIS began, six years previous to the workshop, the inclusion of 
aboriginal people in the project was inadequate. With the passage of time, and 
particularly after strong concerns were voiced, the project structure and, inevitably, its 
scope, were changed to include more aboriginal voices. The program managers also 
realized that no single agency (such as Environment Canada in this case) could single
handedly respond to the volume of research collected or to the policy challenges which 
that research presented.70 A regional or worldwide problem such as global warming 
requires the participation of a great diversity of stakeholders, not only from different 
levels of government, but also from the potentially affected communities and regions, 
NGOs, and the private sector.71 

As stated earlier, the relationship between the native communities and the land is intimate 
and substantial. The aboriginal representatives all expressed a shared concern over 
environmental degradation and its effects on their traditional lifestyles. They explained, 
for example, how their communities had suffered when river contaminants had reached 
the communities of Yellowknife, Fort Simpson, and Inuvik. They realize that fish, 
wildlife, and plants which have long been essential to their physical and cultural survival 
may disappear if their region becomes warmer as a result of persistent climate change. 

The aboriginal communities value the land and its resources because of all that these 
resources provide for them physically But the traditions that their ancestors began 
thousands of years ago are of defining importance to their cultures. In was in this context 
that the significance of traditional knowledge became evident during the workshop. A 
concern repeatedly expressed by aboriginal representatives was the importance of 
including traditional knowledge in MBIS and future projects pertaining to them. They 
emphasized that the lasting effectiveness and value of a project will benefit greatly from 
the inclusion of traditional knowledge, because the land and its people are inextricably 
connected. The intense sincerity with which aboriginal participants expressed the 
importance of their inclusion in projects like MBIS is easily explained: It is the 
stakeholders who must live with the outcomes. n 
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Chapter 8: The Solar Electric Light Fund (SELF), China 

Bergan Norris, Olivia Ahn, and Jennifer Burtner 

Introduction 

In 1992 Neville Williams, president of the Washington D.C. based Solar Electric Light 
Fund (SELF), made his first visit to China's Gansu Province. Invited by the Gansu 
National Energy Research Institute (GNERI) of Lanzhou to discuss the development of a 
pilot solar rural electrification project, Williams expected to find a China similar to that 
he had left in the late 1970s. What he encountered shocked him. "The changes in 13 
years were mind-boggling: perhaps no country on earth has ever undergone such a 
profound self-induced transformation in such a short time." Peoples' attitudes throughout 
the country were extremely optimistic-a reflection of the economic upswing. "Even in 
the countryside," states Williams, "the economic boom was apparent." 1 

Yet the nation's infrastructure was not prepared to meet the desires of local populations 
eager to enjoy the benefits of an increasingly global market economy. While 85 percent 
of China's population have electricity, it is estimated that some 126 million people still 
remain outside the electric grid system. This 15 percent of the population, largely rural 
farmers, occupies a central space in the minds of Chinese planners. In order to meet 
future demands of this sector, the Chinese government has boosted investment in the 
national energy industry by 20 percent. Despite these incentives growth in power 
generation are still unable to keep pace with economic and population growth. 2 

The future of these rural populations is not a concern just for China. Planners throughout 
the world are debating the potential ramifications of the integration of rural populations 
into the world economy and consumer market. 3 While these emerging markets promise 
immense wealth for export-based industrial countries, they simultaneously pose a 
massive potential threat to what many perceive as an already stressed natural resource 
base. Given the inevitability of increased globalization, the central question then 
becomes one not whether to grow, but how. 

Solar energy proponents in China have argued that photovoltaics (PV) could aid nearly 
100 million people in obtaining electricity, moving them out of what is often 
characterized as a dangerous and costly "kerosene age" and directly into a cleaner and 
more efficient solar one. This option is particularly favorable for those communities (1) 
distant from current grid system which face up to a ten (or more) year wait, or (2) which 
are nomadic by trade and culture. Making such technology accessible, both logistically 
and financially, however, has not been something Chinese planners felt they could do 
alone. A project of this scale and potential impact necessitated the cooperation and 
collaboration of national and international governmental institutions and 
nongovernmental organizations (NGOs ). 
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In this chapter we examine how one small NGO, The Solar Electric Light Fund (SELF), 
was able to act as an international facilitator, assisting regional planners in a developing 
country to establish self-sustaining, locally-managed projects to meet the long-term 
energy needs of their rural populations. While similar in many ways to the organi:nrtional 
experiences and approaches examined in the other case studies in this volume, this case 
history is unique in that it focuses on the successful application of appropriate technology 
at the local level to meet basic human needs within emerging markets. The application of 
appropriate technology to meet basic human needs within developing nations is not a new 
theme within either development projects or studies. What is new is the systemic, 
community-based application of solar photovoltaics as an environmentally friendly 
mechanism for meeting those needs. Wrth an estimated 70 percent of the people in the 
developing world currently without electricity, the potential for future applications of this 
technology at the individual household level is staggering. 4 

In order to address the issue of scale and potential impact (social, economic and 
environmental) we focus on one of SELFs earlier solar PV projects, the village of 
MaGiacba, located in the Gansu Province of Mainland China. The Gansu SELF project 
is important to sustainable development advocates in that it provides an example of how a 
small international NGO working with national country-based affiliates can work toward 
identifying and addressing the changing needs of a growing population with an affordable 
and accessible form of appropriate technology, which taps into an abundant renewable 
resomce. By introducing a home-based technology that transforms sunlight into 
electricity, rural villagers now have the chance to use clean renewable energy, develop 
microenterprises which sustain future access to technology and resources and, in the 
process, contribute to the global reduction of emissions. 

Before MaGiacha is discussed, it is necessary to provide an understanding of the 
contemporary renewable energy debate and the role photovoltaics plays in it. Within this 
global context, we look at the set of circumstances which have led this small U.S. -based 
NGO to become involved in what is now an internationally fimded, high-tech, 
multinational development effort. Finally, we examine how SELF established the 
mechanisms and institutions through which locally run affiliates operate the revolving 
credit fimds used to help villagers pmchase and maintain the PV systems. 

Alternative Sources of Renewable Energy 

Global ProblemsiLocal Solutions 

According to forecasts by the United Nations Environment Program (UNEP), if world 
energy consumption were to continue at the 1990 level, oil reserves would last 46 years, 
coal reserves 205 years, and natural gas reserves 67 years. In addition to the direct 
impacts of resomce depletion, the production and use of these fossil fuels are responsible 
for an increase in water, soil and above all, atmospheric pollution of nitrogen oxides, 
sulfm, and methane. The amount of atmospheric carbon dioxide, which was about 6.3 
billion tons in 1988, could double by the year 2010.s While similar figures have been 
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presented by environmental, it was the oil crisis of the 1970s which jarred members of 
industrialized nations to re-evaluate their over reliance on fossils fuels. Renewable 
energies were introduced as alternatives which could meet the energy consumption needs 
of both the First and Third Worlds.6 The ability of renewable energy technologies to 
meet the needs of these markets was particularly important given that experts projected 
that the energy demands of the Third World would eclipse that of the OECD countries in 
the next 20 years. If administered wisely, these new technologies and renewable energies 
"could enable people in the developing world to attain a level of amenities comparable to 
that of the countries in Western Europe in the 1970's and the industrialized countries to 
reduce their per capita energy consumption by almost half." 7 

Due to technological advances in the field, dramatic reductions in costs in the last decade, 
and heightened environmental concern (in particular, global warming) international 
organizations such as the United Nations, The World Bank, and independent 
governments and lending institutions have begun to pay greater attention to developing 
these renewable energy sources. 8 Among the commonly utilized forms are hydro
electric, wind, biomass, geothermal, solar, and photovoltaics. 

1. Hydro-electric power harnesses the energy in falling water. Gravity pulls water 
into a turbine which turns a generator and produces electricity. Waterwheels have 
been used for mechanical power for centuries and hydroelectricity is the oldest, 
most reliable form of electric power available. Once built, these plants have no 
recurring fuel costs, and their useful life is 50 to 100 years-the longest of any 
power generating facility. 

2. Wind Energy Conversion Systems (WECS) are machines that convert the kinetic 
energy of wind into electric power. A typical WECS is comprised of a rotor, 
tower, gearbox, and electronic control system. Commercially available WECS 
are currently used by existing utility networks to complement the output of 
traditional electric generators. WECS are also being used in developing countries 
for off-grid, village-sized hybrid systems. 

3. Biomass energy is energy produced from organic materials. These materials 
include wood, bagasse, crop residues, solid waste, animal wastes, sewage, and 
waste from food processing. Energy derived from biomass includes gas 
electricity, liquid fuels, dry heat, and steam. Wood fuel, energy from waste, and 
alcohol fuels are the three main forms ofbio-energy. 

4. Geothermal energy is the natural heat energy of the earth contained in 
underground rocks and fluids. Tremendous pressures and radioactive decay deep 
in the earth generate such intense heat that the magma rises to heat rocks and 
groundwater near the surface. Heat energy from these near-surface hot spots can 
be tapped for useful purposes. Geothermal energy is one of the most 
environmentally benign resources.9 

5. Solar thermal is the direct conversion of heat from sunlight into electricity. In the 
most common application of solar thermal electicity, reflective devices (e.g., 
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parabolic troughs) are placed on roofs to track the movement of the sun. The 
concentrated heat is redirected to a fluid-pipe filled with working water, oil, or 
molten salt, and turns the fluid into steam. Steam drives a turbine-electric 
generator or heat engine. The generator or heat engine then warms water in the 
pipes in a home.10 

6. Photovoltaics (photo meaning light, voltaic meaning electricity) refers to the 
process by which "sunlight's photons free electrons from the outermost layer of a 
material." Today photovoltaics (PV power) have numerous uses ranging from 
space satellites to rural health clinic refrigeration units. 11 

Harnessing Sunlight: Technological Innovation and Transfer 

Initially discovered in the nineteenth century by French physicist Edmond Becquerel 
(who observed that when exposed to sunlight certain materials would create small 
amounts of electric current), it was not until the mid-twentieth century that researchers 
discovered a way of harnessing that current. In the 1940s and early 1950s, a process was 
discovered that developed crystalline silicon. Building upon this finding, solar research 
and development made remarkable advances in 1954 with Bell Labs' development of the 
first photovoltaic (PV) cell. Four years later NASA used photovoltaics cells to power the 
U.S. Vanguard space satellite's radio. 12 

Although PV cell technology has existed for some time, wide-scale commercialization of 
solar power panels did not begin in the United States until after the oil shortage of the 
1970s, when policy makers, primarily for political reasons, began looking at 
alternativesY For example, during the Carter Administration the U.S. Department of 
Energy invested half a billion dollars in the research and development of photovoltaics. 14 

Technological innovations stemming from this investment and subsequent research and 
development efforts have led to large-scale manufacturing of photovoltaics, significantly 
reducing production costs which have dropped more than tenfold since 1980.1s Today 
PV system applications in the U.S. range from individual consumers providing power to 
off grid homes to public utilities installing PV systems to produce large-scale generation 
of electric power. 16 

The increased accessibility of electricity made possible by these innovations is not 
limited to industrialized countries. PV advocates hope that greater accessibility through 
higher production and decreased cost have the potential to reorient future environmental 
and quality of life scenarios for numerous countries in the developing world, particularly 
those currently subsisting on nonrenewable fossil fuels. Generating solar photovoltaic 
electricity at the household level is a proven means of meeting the domestic eleCtric 
power needs of widely dispersed rural populations in the developing world. Reliable 
solar energy increases productivity by extending hours ofwor~ study, and play for those 
who previously relied upon kerosene as the primary source of light. On a very concrete 
level, the utilization of solar energy in a small-scale, decentralized fashion assists 
consumers to make the transition away from a fossil-fuel based economy to one which 
derives its energy directly from the sun. On a more abstract level, it provides user 
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populations with an alternative for meeting their daily energy needs, providing them with 
the long-term means to improve their quality of life and to assume greater control over 
their daily activities. 

Industrialized countries accrue significant benefits from developing countries' adoption 
of this technology. Developing countries in need of renewable and sustainable energy 
provide markets for the photovoltaic technology being produced in the U.S. Currently, 
there exists four main categories of photovoltaic cells being produced for domestic and 
foreign markets, the two principal ones being crystalline silicon cells and thin film solar 
panels. Crystalline silicon cells (of which there are two types, monocrystalline and 
polycrystallineY' are more labor intensive and more expensive but have higher outputs 
and conversion rates. They operate with 15 percent efficiency (15 percent of the energy 
in sunlight is converted to electricity). These cells dominate the market. Thin-film solar 
panels (there are three types: amorphous silicon, polycrystalline thin and single-crystal 
thinY8 are easier to automate and cheaper to produce, but have lower outputs and 
conversion rates with only a 7 percent efficiency rating. 19 

Costs and Benefits: Re-orienting Goals to Long-Term Gains 

In most contemporary settings solar PV power is expensive. Currently, the price of 
traditionally .generated grid electricity in the United States ranges from 5 to 15 cents per 
kilowatt hour, significantly lower than the price of electricity from photovoltaics, which 
averages 25 to 30 cents per kilowatt hour.20 Although photovoltaics advocates stress that 
with PV there are no further costs such as fuel (e.g., kerosene) or payments to utility 
companies, the initial expense of the system makes it either unattractive or unattainable 
for many consumers. This is particularly true for those of limited economic means who 
do not have sufficient savings to invest in a system. 

But for populations which are not near the electric-grid, photovoltaics presents an 
attractive option-clean, reliable, versatile, and increasingly accessible. PV utilizes a 
plentiful renewable resource available to all people. It generates electricity with little 
negative impact on the environment. PV systems are highly durable (each system lasts 
about 20 years) and once installed require little maintenance (due to the fact that there are 
no moving parts to wear out). Small costs are incurred for replacing batteries which have 
an average life of 3 to 5 years. The systems are highly versatile, with modular systems 
that can be matched to fit any scale of need, acting either independently or in combination 
with other sources of power. Finally, PV uses solid-state technology, and is easily mass
produced and installed.21 

Although many planners and politicians are aware of the long-term benefits of 
photovoltaics, to date PV s have not been widely utilized. The fate of wide-scale energy 
conservation using renewable sources has been determined by the level of political and 
financial support it has received. In the United States, funding for research and 
development of renewable energy sources surged during the Carter Administration, 
dropped during the Reagan Administrations, and made a gradual comeback during the 
Bush Administration, with the passage of the bipartisan 1992 Energy Policy Act. The 
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Clinton/Gore Administration is committed to promote clean energy technology as part of 
their environmental protection efforts. Yet Congressional support has been lacking in 
recent years. 

NGOs Meeting New Needs in a Changing World 

Solar Electric Light Fund (SELF) 

The Solar Electric Light Fund (SELF) was founded by Neville WiJJiams in 1990 to 
promote and facilitate solar rural electrification and energy self-sufficiency in developing 
countries. Dedicated to overcoming institutional barriers and educating consumers in 
both the industrialized and developing worlds about the potential of solar energy, SELF is 
committed to the promotion of SELF -help, -reliance, -determination, -interest, 
-sufficiency, -sustaining economic development, and -improvement 22 

Today WiUiams runs this small Washington, D.C. based nongovernmental, nonprofit 
organi:mion with fom full-time staff and six consultants. Wrth attention to keeping size 
an,d overhead of the organization to a minimum, SELF employees take on multiple roles, 
coordinating and fundraising for projects. Like many other organi:mions formed at this 
time, SELF was propelled into existence to address the global problems highlighted by 
the UNCED Conference in Rio De Janeiro in 1992. Since that time, Williams explains, 
many organi:mions have been busy growing, performing studies on sustainability and the 
potential ofPV to solve systemic problems and, at times, fitlling into what he refers to as 
"'analysis paralysis." Extremely aware of the pitfalls of excessive analysis and 
insufficient action, SELF planners have made a conscious effort to keep their energies 
and resomces directed at planning and implementing photovoltaic projects in developing 
countries. n 

The planning and implementation of a project, explains Robert Freling, Director of 
International Programs for SELF, can be conceptualized as a six part process. 

1. Contact- SELF approaches, or is approached by, a single participant or an NGO 
in a host country with a proposal. 

2. Correspondence - communication takes place back and forth between SELF and 
local organi:mions that may be interested in partnering for the project, assessing 
the needs and i.nfrastructure of the area. 

3. Assessment trip - a meeting is held between SELF and local hosts to evaluate 
possible project sites. 

4. Pilot project- demonstrations of photovoltaic systems are scheduled, with the 
number determined by the amount of money available. Initial SELF projects were 
funded by foundations (Rockefeller Foundation funded the Gansu pilot project). 
More recently SELF has received support from the U.S. Department of Energy. 
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5. Revolving credit fund- seed money is located, and the local and regional people 
are put in place who will operate the long-term financing mechanism that makes 
purchase of these Solar Home Systems feasible for villagers. 

6. Sources of equipment- U.S. PV parts manufacturers partner with a local PV 
manufacturer/assembler of solar PV systems and agree to supply systems to 
villages at affordable costs. 24 

Freling emphasizes the importance of an adaptive time frame for SELF projects. The 
time needed for project planning depends on the location of the project, the financial and 
material resources of the participants, and the extent of planning before SELF becomes 
involved.25 SELF's primary objective is to implement sustainable solar electrification in 
each of its host countries, leaving the day-to-day operations to the locally run affiliates. 
Therefore, its involvement is ideally only long enough to introduce the technology, 
establish the financial mechanisms and enterprises suitable for selling and distributing it, 
and train local representatives in proper use and maintenance. It is SELF's hope that the 
"solar seeds" planted in these demonstration sites will grow and reproduce. If the 
governments and local people accept the technology in one community, the hope is that 
the demand for and the supply of PV systems will increase. If appropriate (both in its 
conception and its ability to meet the needs of the area) small projects will grow and 
spread across provinces and states. 

In facilitating the introduction of solar power within rural developing areas, SELF serves 
multiple functions: 

1. assists governments and indigenous NGOs in the development of solar 
electrification projects; 

2. brokers the purchase and delivery of solar systems; 

3. partners with rural solar electric associations, local PV -system suppliers, energy 
service companies/cooperatives, donor agencies/foundations, development banks 
and other international development aid groups; 

4. educates villagers about solar technology through demonstration sessions in 
villages; and 

5. trains locals in the installation and maintenance of their new systems.26 

Through SELF's cooperation and coordination with local-run affiliates, individual 
households in rural areas throughout the world are now equipped with Solar Home 
Systems. These Solar Home Systems provide enough electricity to power a few DC 
lights, a radio, and a black and white television. Currently SELF has helped implement 
such systems in 11 countries: China, India, Nepal, Sri Lanka, Vietnam, South Africa, 
Tanzania, Uganda, Brazil, Indonesia, and the Solomon Islands.27 
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Although the overall goal of bringing energy and economic sustainability to SELF host 
nations is the same, each project is unique in its organi:zational structure, sources of 
funding and contacts, timelines, plans of action, and cultural adaptations. This diversity 
of sites, circumstances, and approaches adds to SELF's repertoire of knowledge about 
possible future applications of solar energy. Early projects serve as guides, teaching 
multiple lessons. For example, SELF's second project, the MaGiacha Village 
Photovoltaic Pilot Project in Gansu Province, China, provided important lessons not just 
to organi:zations interested in PV technology transfer, but to any NGO interested in 
establishing international producer-consumer networks. The MaGiacha project 
demonstrated: 

1. the feasibility of cooperative efforts between governmental and nongovernmental 
organizations from different countries, in this case, the U.S. and China; 

2. the introduction of efficient and sustainable renewable energy as an alternative to 
fossil fuels; 

3. the introduction of a new source of energy to a nation, giving villages the chance 
to increase their energy consumption without additional environmental 
degradation; and 

4. private-sector" spin-offs" from the introduction of new technology, as has been 
done in the creation of Gansu PV Company and SELCO-India. 

Meeting China's New Needs 

The contemporary Chinese landscape is marked by both the economic and technological 
innovations characteristic of the twentieth century and of the centuries which proceeded 
it. Today it stands as a testimony to change, a unique combination of terraced fields and 
farmers, modem factories, and coal power plants. Much of this landscape is awash with a 
patina-like haze of smog. China's current pollution problem is, to a large extent, the 
result of coal-fired factories, power plants, and domestic space heaters. In areas with high 
population densities or industrial activity, air pollution is extreme. Large cities such as 
Beijing and Shanghai (which rank among the five most polluted cities in the world) exist 
under a habitual cloud of smog visible for many kilometers. The rural landscape, 
although not as congested, is heavily marked by smokestacks of coal-burning factories 
and power plants. 28 

Early policies aimed at economic liberalization carved intricate pathways for capitalism 
within China's socialist system, linking urban and rural areas and laying the foundation 
for future change. Over time, these well-traveled pathways have become established 
avenues by which people have sought to meet needs the state could not. Although 
initially imbued with great ideological meaning, privatization movements and inclusion 
of foreign investment are now viewed as driven more by economics than politics. In this 
post-Cold War transition period change is moving quickly and urban centers such as 
Shanghai are not the only areas touched by market reforms. The Chinese countryside is 
undergoing considerable agricultural privatization with increasing numbers of farmers 

204 



beginning to control their own lands. Towns and villages are starting private and semi
private enterprises including construction, machine maintenance, and domestic trade, 
opening doors in the area of energy development and production. 29 So great is this 
current trend that analysts believe that "the fastest economic growth in China is taking 
place in these rural communities." 30 

Despite the desirable economic growth, predictable (albeit high) population increases, 
and plentiful coal supply, the Chinese government can not meet the electricity needs of 
the rural areas. While China's economic growth increases 10 to 14 percent per year, 
China's energy growth is much less significant (only 4 to 6 percent per year). A major 
contributing factor to swelling energy consumption is population growth. China stands at 
1.2 billion people in a country only slightly larger than the U.S., which has 260 million 
people.31 To meet the increasing demand from its growing population, China would like 
to add substantial capacity for hydropower and coalfire electricity, but at this time does 
not possess the power.generating equipment to do so.32 

Rapid economic growth within populations of this size brings about other often 
unforeseen problems, some of which transcend national boundaries. If global warming is 
in. fact a serious problem, China will have to be an important part of the solution. Due to 
its strong dependence on its most plentiful coal and mineral resources, the country's 
standard for carbon emissions is a source of contention among the international 
environmental community, which wants the biggest polluters to rethink their place in the 
world. Establishing international guidelines for emissions reductions is a politically 
delicate process. Even more difficult is finding incentives to do so. Why should one 
country reduce emissions if every other country is not doing the same? After all, no one 
country benefits from emissions reduction measures unless all countries cooperate. But 
who is to take the first costly step? Considering the economic transformation which 
China is currently undergoing, resistance to significantly reducing its reliance on plentiful 
coal supplies is understandable. Current sources of energy include coal (60.7 percent), oil 
(13 percent), biomass (23.5 percent), hydro-power (1.3 percent), natural gas (1 percent) 
and renewable energies (0.5 percent). Although renewables represent only a fraction of 
the nation's energy usage, the "demand of supplementary clean energy resources are 
rising and even urgent." (sic )33 

The Chinese government began looking for alternative sources of energy to meet its 
rising energy demand many years ago. Research and development by Chinese institutes 
and manufacturers since the 1970s have resulted in concrete applications of clean energy 
resources, particularly solar power. The Gansu National Energy Research Institute 
(GNERI) has been focusing on applications of renewable forms of energy for rural China. 
The hope is that renewables will be able to fill the energy gap in rural China created by 
the former use of kerosene and an electric grid that is not expected for at least another 
decade. 
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Intenlatioaal Collaborative Effons ud the Strategic Division of Labor and Profit 

Dr. Wang Anhua, then Director of GNERI, has been a proponent of solar energy since the 
late 1970s when China's fust passive solar house (heat from sunlight is used as energy) 
was built in the western part of Gansu Province in the winter of 1978. Since then, energy 
technicians at GNERI have progressed with the design and construction of solar 
applications for a wide nmge of uses. 34 During this period Dr. Wang, worldng with other 
international solar specialists, began to theorize on ways to assess the degree of a 
project's long-term appropriateness and sustainability. Together they established some 
basic aiteria to detmnine the relative sustainability of a given solar energy application. 
Referred to as the" 4 A Principle" this set of criteria helps to measure a solar project's 
sustainability by addressing questions of availability, accessibility, acceptability and 
appropriatmess. 3S 

1. Technical Availability: Are there Solar Home Systems that are small enough to fit 
on top of thatched fannhouses? Are they transportable to meet the needs of the 
bcrdcrs? Are there local technicians who can demonstrate how to use the 
systems? Is the technology simple enough to maintain for the average MaGiacha 
fawcr who has little education? 

2. Commercial Accessibility: Are there local manufacturers that can produce Solar 
Home Systems that a small fimners can afford? Do the manufacturers and/or 
distn"butms know the people ofM.aGiaclul and their culture? Do they have the 
best intctests of the villagers in mind? 

3. Social Acceptability: Do the villagers understand how solar power works? Do 
they understand its benefits? Does the technology undermine any cultural or 
religious beliefs? Are the Solar Home Systems attractive to villagers of different 
socioeconomic backgrounds? 

4. Locally Appropriate: Is there enough sun to sus1ain the Solar Home Systems, even 
on cloudy days? Are there other soura:s of renewable energy that would be more 
efficient for this village? Is there an electric grid system near MaGiacha? 

Guided by "4 A Principle" criteria and consistent with China's transition toward a 
malket-based economy dependent upon foreign investment. Dr. Wang sought to provide 
Solar Home Systems to villages throughout Gansu through partnerships with public and 
private sector groups. Dr. Wang, an experienced government official with a vision, 
arranged the support of the Gansu government for fonning a local PV company. In 
addition to manufacturing certain American-made PV parts, the Gansu PV Company 
(GPV) would assemble the Solar Home Systems for the region. What GNERI lacked was 
someone who could provide the technical and organizational expertise and funding to 
apply and promote the project. This third partner, Dr. Wang believed, should be a foreign 
NGO already working with solar energy, one with sufficient organizational and funding 
background and contacts to help GNERI, but not so established that it would dominate 
the goals, style, and voice of the collaborative effort. 
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While speaking at the 1992 International Solar Society Meeting in Denver, Neville 
Williams was approached by Mrs. Mao Yinqiu, the Vice Director of GNERI, who was 
conducting research at the University of New Mexico. She had learned of SELF from 
other international solar energy advocates. Mrs. Mao requested SELF's assistance in a 
solar electrification project organized by Dr. Wang. Through written correspondence for 
several weeks, Dr. Wang and Neville Williams discussed their future partnership and the 
potential role of SELF. 

Once Williams agreed to the collaboration, Dr. Wang left GNERI to run the newly 
created for-profit Gansu PV Company, a regional branch of GNERI. 36 SELF, in tum, 
began raising money, strengthening its contacts in the Gansu region, and implementing 
the necesSary private sector infrastructure to educate and train local community members 
on the uses and benefits of the Solar Home Systems, and the revolving credit fund which 
would help users pay for them. A central part of this infrastructure was the creation of 
SELF's own nonprofit affiliate, Gansu-SELF (G-SELF). Together these two institutions 
helped to create and maintain the MaGiacha Project; GPV manufactured certain parts and 
assembled the Solar Home Systems, and G-SELF operated the revolving credit fund. 

Creating the Institutional and Financial Framework 

Site-Specific Development - Finding a Particular Typical Village 

Once SELF and Dr. Wang agreed to work with one another, the first step was to find a 
village which would host the pilot project. The Gansu Province, located in Northwest 
China on the Silk Road 1200 miles west of Beijing, was chosen as the nation's 
demonstration region. Considered the transition point between the arid regions of the 
Northwest and the more fertile agricultural regions of the East, Gansu covers a territory of 
455,000 square kilometers and 3.50 million hectares of cultivated land, 3.6 million 
hectares of forests and 13.667 million hectares of prairies. 37 In many ways it was the 
perfect area to test the feasibility of transitioning from fossil fuels to photovoltaics. 
Although petroleum reserves and coal deposits are plentiful in this province and fossil 
fuels have been the primary source of energy for the farmers and herdsmen who occupy 
most of the land, the weather provides sufficient sun most of the year to sustain solar PV 
systems. 

The community chosen for this first project was MaGiacha A small community of 850 
people (200 families), MaGiacha is located in the Dingxi District of Gansu Province, far 
from the existing electric grid. MaGiacha was one of many rural communities in Gansu 
that would not be considered for connection to the electric grid for at least another ten 
years. As such, it represented those populations for which solar technology could provide 
clean, safe, and efficient energy and, in tum, reduce the use of fossil fuels. GNERI 
planners believed that even if electricity did come to MaGiacha in the next 10 to 20 years, 
solar PV power would still be a benefit, complementing or even contributing to the grid 
system. The hope was that rural Chinese utility companies would accept solar 
technology as one of their sources of power generation. 
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Complementary Institutional Frameworks: For-Profit and Nonprofit 

Once the community was selected, two NGOs were created: the for-profit Gansu GNERI 
PV Company and the nonprofit Gansu-SELF (G-SELF). Gansu GNERI PV would act as 
the PV supplier and project contractor. G-SELF would organize and facilitate the daily 
workings of purchasing, distributing, and maintaining the systems. SELF established the 
revolving credit fund to help local buyers pay for their solar electric lighting systems and 
organized G-SELF. SELF also worked to establish contacts and alliances with 
governmental ministries, NGOs, and businesses already working in the area. Dr. Wang 
introduced Neville Williams and Robert Freling to government officials, villagers, and 
solar experts who would become part of Gansu PV Company. Williams and Freling drew 
on these contacts when forming G-SELF. Today G-SELF is composed of Gansu PV 
Company officials, Chinese energy researchers, as well as associations and members of 
Gansu's network of rural energy offices, and functions as an integrated network of people 
and organizations working on energy and economic development in Gansu. The 
knowledge and guidance of these individuals and their affiliates made it possible for 
SELF representatives to better gauge public and government opinion and develop 
mechanisms to fit the specific needs of the target population. 

Roadblocks 

By the time orders were taken for the first round of Solar Home Systems, half of the 
families in MaGiacha had joined the project. Widespread acceptance, however, was not 
the initial reaction of most community members. Obstacles arose during the planning 
and early implementation period of the MaGiacha project, ranging from villagers'distrust 
of unproven technology to sheer unwillingness and/or inability to pay for the systems. In 
the end these problems forced SELF to alter its approach and devise a more locally 
acceptable educational and financial framework. Drawing on GNERI's experience 
working in the region, and carefully negotiating with community leaders regarding local 
concerns, helped produce a financial and institutional framework that eventually became 
an accepted part of the community and its changing landscape, and a model for future 
projects. 

After being contacted by Dr. Wang, village leaders in MaGiacha consulted with residents 
about their preferences for a new substitute form of energy. While leaders believed that 
there was widespread support for electrification, they foresaw the problem of expense and 
people's distrust of unfamiliar technology. Local leaders conducted a cost analysis of 
solar electrification, comparing the proposed Solar Home Systems with the heavily 
subsidized government grid extension. After tallying the expense of a main transmission 
line, transformer, hookups and meters, local leaders concluded that the community could 
not pay for its part of the solar energy installation. They also knew that while local 
people desperately wanted electricity, they were not willing to spend any more for it than 
the government subsidized grid electricity would have cost them, had it existed. 
Financial barriers aside, local leaders pointed out that community members were 
unwilling to pay for a technology with which they were not familiar. 
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The response from community leaders did not surprise Dr. Wang. Having worked in PV 
since the 1970s he was well aware that despite the increase in technological capability, 
PV systems had not, as of that time, become widely tested in China. Current barriers to 
the incorporation ofphotovoltaics are complicated, explained Dr. Wang and his college 
Nan Yingjing, and include a multiplicity of factors: "lack of media support, inadequate 
factory investment, inferior production equipment, an uninformed public and a lack of 
high-quality components such as charge controllers, inverters, DC lamps, and solar 
batteries." 38 

Production and education-based problems, however serious, pale against the key concern: 
cost. Although pollution free and efficient, PV is the most expensive of any renewable 
technology. Despite the fact that many advocates of renewable energy feel "solar has the 
greatest immediate and long-term potential," 39 many of the customers who are prime 
candidates for solar power cannot afford the systems.4° Confronted with the complexity 
of these barriers, the Solar Electric Light Fund (SELF) began exploring different 
approaches to the development of creative financing, local education, and management 
options which would facilitate the implementation of solar rural electrification programs. 

Overcoming Barriers: Demonstrations, Education, and Flexible Subsidized Credit 

Demonstrations and Education 

In July of 1992 SELF donated two demonstration PV systems to the community, each 
using different PV technology.41 The lifespan ofphotovoltaic panels of these types is 20 
or more years, however, research and development is aiming for a minimum of 30 years. 
Batteries on these systems have a 3 to 5 year lifespan.42 Sturdy and resilient, these 
systems worked throughout the winter without any problems. In addition to illustrating 
to the community the reliability and benefits of such systems, these demonstration 
models served as test runs for technicians to assess potential problems the units may have 
in this particular environment. Ultimately the demonstration models worked so well that 
planners decided to use similar systems for the rest of the project. 

Demonstration and education informed potential consumers about the widespread 
availability of solar power and the diversity of applications. For example, photovoltaic 
systems can store and utilize electric power, even when sunlight is not present, during 
cloudy or rainy weather. Solar Home Systems are small enough to be installed on house 
rooftops and are transportable for those individuals who move seasonally. The systems 
ultimately installed in the Gansu villages provided enough energy for lights, radios, and 
televisions. Although not implemented in this setting, community members were 
informed about larger systems which provide enough electricity for vaccine refrigerators, 
telecommunications equipment, computers, water pumps, and heaters.43 They were also 
educated on the possible application for drip irrigation, small power tools, sewing 
machines, office equipment, and other light electrical loads. 44 These demonstrations 
illustrated the applicability of solar technology to existing needs. Training in the 
installation and maintenance of the systems during this trial period also fostered a deeper 
appreciation for the technology. 
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Flexible Subsidized Credit: Revolving Credit Fund 

While the demonstration models dispelled local concerns about system reliability, 
SELF's unique funding mechanisms sought to address villagers' concerns about cost. 
Concerns about cost are not unique to MaGiacha. The inaccessibility of credit in Third 
World countries is a fundamental problem of economic development, leaving people 
without the ability to borrow funds necessary to establish and improve their homes and 
businesses. Villagers in developing countries where SELF previously visited agreed that 
they would benefit from this new energy source, but were usually unable to pay for the 
entire up-front costs of the Solar Home Systems. The development of an internal funding · 
mechanism (critical to a long-term investment strategy) in a community such as 
MaGiacha \vas invaluable, for both this and future projects. 

Beginning with the MaGiacha village in Gansu Province, SELF launched a unique 
funding program that included foundation and government money to provide up-front 
village investment. Once the revolving credit funds and the solar enterprises were 
established, private sector money could be injected into the projects, thus helping to 
create a self-sustaining, market-driven, solar economy. This strategy is particularly 
important in burgeoning economies like China, where rising standards of living do not 
yet keep up with demands for energy. 

Similar to the solar loan systems set up subsequently for projects in Sri Lanka, Nepal, and 
more recently in India, Vietnam, and Africa, SELF proposed a flexible revolving credit 
system for MaGiacha farmers and herders. In each project, the solar systems are bought 
under a unique plan that allows for local monetary control. G-SELF purchases outright 
as many Solar Home Systems as ordered by villagers. The villagers, who cannot afford 
the total up-front cost of a solar system (typically about US$350 for a 20-watt system), 
are permitted to make down payments equivalent to I 0 percent or 20 percent of the 
system cost, and then pay monthly installments until the entire cost of the Solar Home 
System is paid. 

Taking into account the seasonal cycle of household incomes, the difference between 
farmers' and herders' access to cash, 45 and individual family incomes, buyers pay 
monthly payments ranging from I5 to 45 Yuan (US$2 to $5) at no interest for the next 3 
to I 0 years. These monthly installments amount to no more than the current cost of 
kerosene or candles.46 The families' down payments and monthly payments go into the 
revolving credit fund, which is used to reimburse G-SELF for the initial purchase of the 
systems and serves as the basis for loans for future PV purchasers, subsidizing the cost of 
future PV systems. The revolving credit fund is overseen by G-SELF, which is 
responsible for collecting and depositing the funds. All contributions to the fund draw 
interest and are used to finance solar systems for additional families.47 

The "renewability" of these revolving funds brings financial sustainability to the area. 
Eventually the fund in Gansu, now operated by G-SELF, may become available for other 
investment projects. As the fund becomes more established, capital investors may decide 
to participate by providing funds on a larger scale. Planners hope that with these funds, 
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local NGOs (such as G-SELF) will eventually become national, full-service lending 
institutions, much like the Grameen Bank in Bangladesh, which serves local businesses 
with low interest loans. This bank boasts high payback rates and works to bring 
economic stimulation to the villages it serves. 48 

Subsidies and the Benefits of International Public-Private Sector Partnerships 

Governmental backing, both at the local, provincial, and international level, played a 
significant role in the feasibility (political, financial, and logistical) of this and other 
future solar projects. Dr. Wang and other alternative energy proponents encouraged the 
Gansu government to support their rural electrification efforts as a way of solving the 
inadequate energy supply. Aware that they could not adequately serve the area through 
the electric grid, the Gansu provincial government agreed to support SELF's pilot project 
with GNERI. In addition to its institutional backing, the provincial government pledged 
up-front subsidies, agreeing to provide each PV user with a 25 percent subsidy.49 These 
subsidies were matched with U.S. foundation money to fund the first round ofPV · 
systems in MaGiacha. After the initial round of systems were installed, county level rural 
energy offices in Gansu (every county in G8.nsu has a rural energy office that coordinates 
energy issues) have continued to work with GNERI, monitoring energy demand trends 
throughout Gansu and helping to decide where the next solar rural electrification project 
should take place. 50 

Encouraging Foreign Interest in China's Energy Market 

The Chinese government is soliciting foreign investment in the power sector in an effort 
to ease the financial burden of providing electricity to the millions who still live without 
it. Most foreign involvement is in the construction of coal-fired power plants, although 
money has also been introduced into hydro-power plants. Aware that foreign capital is 
necessary to make the production of expensive technologies,S1 the Chinese government is 
easing its "near-monopoly control" over the power industry by encouraging foreign 
industry participation and Chinese partnered joint-ventures. Foreign loans in the form of 
commercial loans and shareholding are also important to the Chinese because they supply 
the foreign capital needed to attract advanced technology and equipment. The 
government attempted to further foreign investment when it increased the official 
exchange rate in 1994, however, the Yuan was not at an adequately high enough 
exchange rate against the U.S. dollar to make the risks worthwhile for foreign investors. 
Despite political and economic uncertainty, the opportunities for foreign investment in 
power development projects are great. 52 

Taking advantage of the recent opening to foreign investment, SELF obtained additional 
funding from the Rockefeller and the Rockefeller Brothers foundations, which subsidized 
the purchase of the first 100 Solar Home Systems and set up the Gansu-SELF 
organization. These foundation monies were critical in providing the necessary seed 
monies to get the MaGiacha project off the ground. 53 The Rockefeller foundations were 
chosen because their grants had no specific stipulations attached to them. The Rockefeller 
foundations provided money that gave SELF 49 percent shareholder status in the newly 
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formed Gansu PV Company, ensuring SELF's future in China, and guaranteeing financial 
solvency for the company.S4 Ensuring SELF's future in Gansu did not represent a wish to 
dominate the local and regional markets. Rather, it demonstrated SELF's long-term 
commitment to the project and the region, in contrast to a one-time offer of aid with a 
limited investment in the future. 

To date, the majority of SELF projects around the world have been supported on a 
project-by-'project basis by private foundations such as the Rockefeller Foundation, 
individual donors, U.S. and foreign government grants, and international development 
organizations such as the United Nations Development Program (UNDP). Networking 
within the solar world has assisted SELF in identifying donors and has eased the burden 
of actively seeking funding, since many foundations now offer their services unsolicited. 
SELF is strategically located in Washington, D.C., where it has access to federal 
agencies, such as the U.S. Department of Energy, and development organizations, such as 
the World Bank, the Asian Development Bank, and the Inter-American Development 
Bank.ss 

Meeting Ntltional tmd Jnte17UIIional Objectives: Increased U.S. Support for PV in the 
Chinll Markd 

The U.S. Department of Energy (DOE) has also played an important role in support of 
some of SELF projects. The department "helps U.S. companies sell their products 
internationally by leveraging funds and lowering institutional baniers." 56 SELF's work 
fits well into the DOE's objective of achieving international market potential for U.S. 
renewable energy exports. In addition, in close collaboration with the photovoltaic 
industry, research and development in technologies takes place at the DOE's National 
Renewable Energy Laboratory (NREL) in Golden, Colorado and the Sandia National 
Laboratories in Albuquerque, New Mexico. 57 

In February 1995, the Secretary of the U.S. Department of Energy, Hazel O'Leary,led a 
Presidential Mission on Sustainable Energy and Trade to China. The DOE and the 
Chinese State Science and Technology Commission signed a protocol agreement 
cooperating on a range of renewable energy endeavors. This agreement paired NREL 
with the Chinese Ministry of Agriculture to work cooperatively on rural energy 
development in Gansu. Robert Freling, Director of International Development Programs 
for SELF, invited a NREL representative to tour several villages in Gansu where Solar 
Home Systems were already in use, MaGiacba being the first. This visit led NREL and 
the Chinese Ministry to finance the expansion of an additional 600 Solar Home Systems 
for farmers and herdsmen in Gansu Province. 51 

The U.S. Department of Energy's efforts toward greater reliance on solar energy are 
motivated by several environmental and economic factors. Primary, is the concern of 
global warming and its implications for climate changes throughout the world, especially 
in agro-dependent, developing nations. As a leading consumer of fossil fuels, the U.S. 
advocates a global decrease in the production of pollutants through the use of alternative 
energies. In addition, the DOE wants to create markets in developing regions for U.S. 
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manufacturers of PV panels and related equipment. Currently 70 percent of sales in 
photovoltaic systems is overseas, while 93 percent of the United States is gridded for 
electricity. Signing agreements and appropriating funds indirectly to groups like SELF 
gives U.S. companies increased access to foreign markets. 59 The present renewable 
energy partnership with China stipulates that the provision of hardware for projects in 
China must be divided between the two countries in a" balance of systems." The U.S. 
provides the solar panels and batteries, while China provides the charge controllers, the 
lights, wiring, and mounting structures, as well as assembly of the systems. Gansu PV 
company assembles and sells the systems, a combination of Chinese and U.S. 
technology.60 

· 

The experience of the MaGiacha Project has shown: (1) support from provincial bureaus 
and international foundations and governments is critical in the planning, 
implementation, and maintenance of a project of this kind, but (2) the ultimate success 

. lies in the acceptance of the project by the local population. For years villagers in 
MaGiacha who own Solar Home Systems have been getting together to share insight 
about the technology and how each one's system is operating. These "user groups" 
advise each other on main~enance and creative uses of the panels. A representative from 
each group is requested to pass on any concerns or suggestions to G-SELF. Reflecting on 
the process, SELF representatives feel that this type of feedback is more forthcoming 
because user groups are reporting to their own culture group, not a foreign entity. So far 
communication between villagers and G-SELF, the locally-operated lending organization 
and community partner, has been good.61 Users are happy with their systems, marveling 
at the impact the systems have had on their everyday lives. 

Not long ago we only had kerosene lamps, which gave us a little light, like the stars 
do. It's so difficult for us to do any work in the evening time. The dangerous thing 
was when we got up in the morning, our noses and mouths were filled with black 
ashes. If one continually worked for four or five hours under the kerosene lamp, he 
must feel dizzy in the head and dim of sight. 62 

Lessons Learned 

Recently a new site has appeared in the landscape of MaGiacha: electric lines. Much 
ahead of projected schedules, the electric grid has arrived. Now begins the next step of 
SELF's solar experiment, the true test for solar energy, not just in China but throughout 
the world. How will these home PV systems fit into the grid? Will they, as planners 
hoped years ago, complement or even supplement the grid? Or will users discard the 
technology as high maintenance and unable to meet their growing high energy needs? As 
of yet, it is not clear. Some users have begun to sell their systems to neighboring villages 
not yet scheduled for the grid, educating them on their use and maintenance. 63 In this 
way they are recycling the technology and knowledge they have acquired, providing it to 
others in need within a larger community-one SELF representatives may never see or 
hear about. 
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The success of the rural electrification projects in MaGiacha and other villages in Gansu 
Province is not to say that there have not been setbacks. Over the comse of the project 
various obstacles emerged which made progress in solar electrification projects in Gansu 
difficult These obstacles have been addressed by SELF, Dr. Wang and the Gansu PV 
Company, and the people of Gansu. 

1. The purchase of solar energy equipment usually requires large initial capital 
outlays. Although long-term economic forecasts for solar energy appear to be 
favorable, in the minds of consumers in developing countries, future benefits do 
not compensate for high up-front expenditures. This risk avoidance, coupled with 
a general lack of knowledge about and access to solar technology, has hindered 
the growth of the solar market in China. But SELF has lowered the financial and 
informational barriers. The revolving credit fund makes purchase of the 
expensive systems possible by providing the villagers with loans. Demonstrations 
and eventual purchase of the systems by MaGiacha village, encouraged other 
Gansu communities to do the same. 

2. Because the market for Solar Home Systems in China has suddenly taken off 
during the past couple of years (Gansu PV Company being a front-runner), it is 
still somewhat chaotic, with a lack of product standardization and quality control. 
But as the Gansu PV Company continues to sell its advanced technology 
(combination of U.S. and Chinese), it will set the standard for the PV market. 

3. There has been lack of funds to initiate broad-scale demonstration projects and 
media campaigns. As a result, public knowledge of, and support for, solar energy 
in China has been slow to proliferate. SELF succeeded in popularizing solar 
power in its demonstrations to the people ofMaGiacha village. And with the 
extension of projects throughout Gansu, the effort will pick up steam. 

4. It was difficult to gauge where the government grid extension would occur. In 
many developing areas, information is restricted or difficult to garner, 
complicating a project's need to forecast and plan. 64 In the case of Gansu, SELF 
had to first introduce the solar technology they hoped to implement to the electric 
utilities and then assess where the utilities would not be able to reach in the near 
future. Despite their efforts, SELF simply did not have consistent information 
about which areas would remain ungridded for at least the next ten years. 

Each problem whether cultmal, economic, or political, has taught lessons that are 
constantly incorporated into present and future SELF projects. The MaGiacha village 
case is an excellent example of mobilizing available resources and organizations to meet 
a local need without harming the environment In addition, the introduction of new 
technology has made regional photovoltaic systein entrepreneurship possible. Seven 
important lessons for other NGOs introducing a new technology to an area are derived 
from this case study. 

1. Collaboration: An NGO will have better results with greater success along the 
way if it involves other NGOs, private sector industry, government, and 
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international organizations in formulating, implementing, and evaluating its work. 
SELF, for instance, launched a Gansu-based nonprofit to operate the financing 
structure of the project, helped to foster trade partnerships between the Gansu PV 
Company and U.S. equipment manufacturers, and helped to organize local people 
to run the operation ofG-SELF. The U.S. and the local Chinese government 
provided financial and diplomatic support through grants, subsidies, and trade 
agreements. The key to SELF's success has been its ability to seek out and 
actively form partnerships, some through official meetings and timely trade 
agreements between governments on national, state, and local levels, and others 
through casual networking. 

2. Creative financing: SELF received initial funding for the Gansu project from 
U.S. foundations and federal grant money via a research institute. This 
foundation money went toward the purchase of the first round of Solar Home 
Systems for SELF's pilot project in MaGiacha village. Government money from 
both China and the U.S. expanded the project from the pilot stage to a Chinese
wide initiative. Donations and grant money are not infinite. The SELF revolving 
credit fund keeps the initial donations and villagers' contributions under one roof, 
to grow with interest. This money is put back into the community through the 
purchase of systems for additional villages. It is hoped that the revolving fund 
will eventually be strong enough to attract extensive foreign capital investments, 
in other development projects. Development projects must be economically 
sustainable to be appealing to foreign investment, a lesson development 
organizations and the Chinese government are learning quickly. 

3. Private sector participation: Sustainable development projects can and should 
take advantage of the economic development opportunities and financial 
independence that entrepreneurship offers. Although a nonprofit, SELF knew that 
the most efficient and feasible way to assemble and distribute Solar Home 
Systems was through a local solar enterprise. Gansu PV Company was partnered 
with G-SELF to share in the operations of the solar electrification project. China 
is adjusting to the blurred lines between government and private sector as it eases 
out of communism. Erasing the sharp division between the public and private 
sector, and recognizing the different roles each can play; expedites the transition. 

4. Project individuality: Each SELF project shares the common goal of delivering 
clean, safe, and less expensive energy for developing countries, however, none of 
the projects follow structured, simplified models for development. There is no 
prescribed work plan for rural electrification projects. Planning and 
implementation of rural solar electrification projects in Gansu are different from 
those in Vietnam or the Solomon Islands. Each project is a building block of 
knowledge for subsequent projects, as lessons are learned and successes are 
recorded. Crucial to each project is an understanding of local customs, 
demographics, climate, topography, history, government practices and policies, 
and fiscal conditions of residence in project areas. 
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5. Commitment of local people: The Gansu project has been successful because of 
the commitment of local people to purchase the Solar Home Systems and to 
operate the project through G-SELF. Dr. Wang worked with community leaders 
to assess the feasibility and interest of the project·in MaGiacha village. He 
located good people to train in solar PV system technologies and to help him run 
the Gansu PV Company. Through him, SELF was introduced to renewable 
energy specialists who saw the work in Gansu as impetus for future solar projects 
across China. 

6. Stakeholder participation: Involvement of indigenous people ensures a project's 
viability. New development economic theory suggests that capital infused into a 
society will only translate into economic sustainability if it is used to build 
infrastructure that is self-perpetuating and community-based. The Gansu PV 
Company and G-SELF have become providers by, and for, the community. 

7. Attracting money through outreach: Publicizing the project through word of 
mouth, newsletters, media, and informal networking will attract the interest of 
organizations with funds. Foundations pay attention to the NGO network in 
search of projects that fit their funding objectives and listen to NGOs who have a 
track record of successful, well-run, sustainable projects, while governments also 
look to viable programs run by NGOs that strengthen their position abroad.65 
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Chapter 9: Narmada Bachao Andolan (NBA), India 

Sunil Tankha 

'Narmada' has captured the imagination of many actors on many stages: 
depending on the audience, the name may evoke the hopeful image of an 
exploitable and renewable resource, refer to a homeland in the river valley, stand 
for the river itself as a powerful religious symbol, or denote a historic religious 
pilgrimage site. In the national and international arenas, 'Narmada' has also 
become a symbol for the struggle for local autonomy against forced displacement 
associated with state-directed and internationally funded development. The wide 
range of issues embedded in the Narmada conflict is reflected in the coalition 
supporting the Narmada Bachao Andolan that inCludes non-governmental 
organizations (NGOs) working on the environment, human rights, development, 
religion, housing, agriculture, energy, and indigenous people's rights. The Sardar 
Sarovar Project has certainly made more headlines and been more widely debated 
in the public sphere than any World Bank-funded project. The struggle over 
'Narmada' provides a poignant example of how local people are caught between 
the threat of destruction of a way of life and the promise of development, while 
government agencies, non-governmental organizations, and activists step forth to 
speak for them.

1 

Introduction 

The Problem 

Plans to harness the large economic potential of the Narmada River were first dreamt of 
in 1946, even before India attained independence from the British. However, it was only 
after over 40 years of planning and negotiation that officials of the three Indian states of 
Madhya Pradesh, Maharashtra, and Gujarat reached an agreement on the sharing of the 
benefits of the multi-use canal and dam network. 

The project is to be based in the Narmada Valley, which covers an area of almost 100,000 
square kilometers. The climate in the valley is, like that of much of the rest of India, of 
the tropical monsoon type. Most (65 percent) of the annuall17 centimeters (average) of 
rainfall occurs in the months of July and August. The Narmada itself is the longest west
flowing river in the nation. Its source lies in the state of Madhya Pradesh and it empties 
into the Arabian Sea in the state of Gujarat. Twenty-five percent of the basin is covered 
by deciduous forest and 60 percent by black agricultural soil. Over 20 million people live 
in the Narmada Basin, four-fifths of them in villages where the primary occupation is 
agriculture. 
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In 1987' two years after receiving $450 million in credit and loan agreements from the 
World Bank, the governments of Gujarat, Madhya Pradesh, and Maharashtra initiated 
construction on the first phaSe of the Narmada Valley Project (NVP): the Sardar Sarovar 
Project (SSP). The Sardar Sarovar will be the terminal dam of the canal network of the 
NVP leading to the Basin. In addition to the dam, the SSP includes a riverbed 
powerhouse and transmission lines, a central canal and canal powerhouse, and an 
irrigation system. At the beginning of the project, the cost of construction was estimated 
to be in the region ofUS$3 billion.

2 
Project completion was targeted for the year 2025. 

By any measure, the NVP is enormous, consisting of 30 large, 135 medium, and 3,000 
minor dams planned for the Narmada River valley. The main goals of the project are to: 

1. irrigate 1.8 million hectares of land in order to increase production of foodgrains 
and oilseeds and thus reduce the need for imports; 

2. provide drinking water to 40 million people in the state of Gujarat; and 

3. generate 1,450 megawatts of power for use by industry and rural as well as urban 
households. 

While bringing about tangible benefits, there are drawbacks to the current plan. To begin 
with, the proposed 455-foot high main dam would submerge some 37,000 hectares of 
land in three states, 13,700 hectares of which is prime forest Conservative estimates 
calculated early in the project cycle projected that over 100,000 people living in some 
245 villages would be directly affected by the flooding created by the Sardar Sarovar 
reservoir. It was also projected that additional canal and irrigation systems would likely 
strip another 140,000 farmers of their land. Thousands more living downstream would 
lose the basis of their livelihoods and sustenance, with a total impact which is still being 
assessed and debated. 

Central to the debates over the SSP is the issue of sustainability. Equally vague as the 
other commonly evoked terms in the debate--tribal, indigenous, social justice, needs
the term sustainable development has been adopted by a wide range of actors from both 
pro- and anti-dam factions to describe radically different values, goals, and strategies. 
On the one hand, dam proponents argue that large-scale dam projects such as the SSP are 
essential components of national and international sustainable development efforts. They 
help to lessen the deleterious effects (famine, epidemics) of natural disasters (droughts 
and floods) while simultaneously tapping a previously underutilized public good (water) 
to help provide renewable resources (water, more fertile land, hydroelectric power) for 
future agricultural and industrial production. On the other hand, dam opponents claim 
that the SSP is nothing more than another mega-project aimed at appropriating public 
goods (river water and land currently being used by poor, marginalized, rural 
populations) for the benefit and profit of wealthier landowners and urban populations. 
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Anti-dam activists challenge the "sustainability" of the projected benefits on the basis of: 

1. inequitable distribution of water (the greater part goes to those living in Gujarat 
and not to the most drought-stricken area); 

2. the highly centralized top-down approach of decision making employed 
(sustainable development is supposed to be characterized by decentralized 
bottom-up decision making); 

3. the marginalization of the affected populations (sustainable development 
necessitates the active participation of the beneficiary and affected populations); 
and finally 

4. the utter disregard for environmental impact and warnings (first and foremost, 
sustainable development is meant to be environmentally conscious). 

The concept of sustainable development has become the focus of much debate since the 
now famous 1987 World Commission on Environment and Development (Brundtland 
Commission) declaration that stressed ecological sustainability and intergenerational 
equity as essential to maintaining the viability of the earth's ecosystem and of man's 
economic system. In the developing world, however, the concerns, especially of the 
marginalized many, are more related to intragenerational equity and the immediate 
viability of not only their way of life, but of their very existence as well. This study 
examines one such struggle of marginalized peoples attempting to safeguard their 
personal sustainability against an appropriation of their land that was carried out under · 
the guise of a project for" development." 

The Study 

At the outset, it must be stated that the purpose of this case study is not to evaluate the 
sustainability aspects of the SSP. The inherent un/sustainability and economic 
un/viability of large-scale irrigation projects (beyond identifying the basic parameters of 
what constitutes sustainability) have been well documented and extensively debated.

3 

Indeed, numerous detailed technical evaluations of the Sardar Sarovar Project and 
discussions of its viability and sustainability already exist. 

4 
Our purpose in investigating 

the Narmada Bachao Andolan (NBA) is to gain a better understanding of how this now 
internationally renowned movement came into being: how it was able to grow from a 
little known local organization concerned with suitable resettlement and rehabilitation 
(R&R) for indigent, rural, landless peasants and tribal project-affected-persons (PAPs) 
into an international battle-cry for environmental protection and indigenous survival. 

Among the central issues we will be examining are: 

1. the way in which urban activists were able to develop a forum for the 
dissemination of local events and information into an international agitation (both 
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in idea and action) that forced the World Bank to reconsider its support of the 
project and its assessment of its potential impacts; and 

2. how, and to what extent, the NBA effectively empowered indigent tribals to 
successfully oppose an internationally financed mega-project in a developing 
country. 

This study seeks to identify key lessons in organizing, publicity, citizen involvement, and 
fundraising by _nongovernmental and grassroots organimions from the maze of political 
rhetoric that smrounds the case, in the hope that other organimions, facing similar 
circumstances, may benefit from the lwd-leamed lessons of the Narmada activists. 

This case study is based largely on news reports and protest papers and draws heavily 
from the immense volume of academic literature that has been produced to discuss and 
debate the various pros and cons of the project. The chapter is divided into four sections. 
I begin by "setting the stage" and reviewing the background events which led to the 
Narmada Conflict. From there I move on to recount, in some detail, the protest against 
the SSP and later examine the various strategies employed by different Narmada activists. 
In the final section, I attempt to distill a few key lessoD.s, targeted at activist organizations 
involved in similar kinds of international mobiliiations. 

The Stage 

Coutru.diog "Temples of Development": the SSP and NVP 

In his quest to build a modem secular nation-state, India's first Prime Minister, 
Jawaharlal Nehru, became a vocal advocate for numerous national economic 
development projects. Among the most important were dams, which Nehru often called 
India's "temples of development." In April of 1961 he laid the foundation stone of a 
district-level river project, a project which was to evolve into one of the world's largest 
water resource development projects: the Narmada Valley Project (NVP). Nearly three 
decades later in 1990, despite growing social and environmental criticism, Nehru's 
grandson, Prime Minister Rajiv Gandhi, remained committed to the liberal modernization 
belief that large dams represented the best solution available to the government for 
alleviating the suffering of those living in the nation's water- and power-starved regions.

5 

The Narmada Valley Project (NVP) is the largest river project ever proposed in Indian 
history and, including its canal networlc systems, is considered to be "the largest in the 
world" .6 

Included in the proposed network are some 3,165 dams: 30 major, 135 medium, 
and 3,000 minor. The Sardar Sarovar Project (SSP), the first phase of the NVP, is the 
interstate multipurpose project aimed at constructing a terminal dam on the fifth-longest 
river in India, the Narmada. At the time of the project's inception, the water traveling 
along this 1,312 kilometer-long river was unharnessed, with the majority of its water flow 
deposited directly into the Gulf of Kutch in the Arabian Sea. In addition to its size and 
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importance for agriculture, the Narmada River is revered as a holy Hindu pilgrimage site, 
boasting the largest number of temples on any riverway in the country. 

Planners project that the SSP will provide irrigation water for some 1.8 million hectares 
ofland within 12 ofGujarat's 19 districts, 62 of its 182 talukas (subdivisions of a 
district), and 3,393 rural communities-leading state officials to call the canal network 
"Gujarat's lifeline."' In addition, it will provide water to 75,000 hectares of the most 
arid regions of two of Rajasthan's largest districts. Proponents of the project claim that in 
addition to relieving drought-prone rural areas, the SSP will also benefit urban centers, 
providing drinking water to 8,215 villages and 135 urban areas in Gujarat, with a 
projected total of 40 million beneficiaries. • · 

While the benefits of the SSP may appear clear to the central and regional government 
and to many inhabitants of Gujarat, particularly after the worst drought of the century 
(1985-1988), residents of Madhya Pradesh and many civil rights and environmental 
activists remained unconvinced of the viability of the Narmada and its associated SSP 
projects, and even less so of their benefits.

9 
The reservoir would submerge some 37,000 

hectares of land, 11,000 of which is forested, displacing an estimated 100,000 people 
from some 248 communities: 193 in Madhya Pradesh, 36 in Maharashtra, and 19 in 
Gujarat.

10 
By the late 1980s, a strong coalition of environmentalists, scientists, and urban 

activists had come together to oppose the dam, bringing accusations against officials of 
both the Gujarat and central governments, claiming they had pushed the project through 
by exaggerating benefits and ignoring environmental dangers.

11 

Stakeholders 

Often portrayed in the international press as the Indian state and its international 
development backers versus dispossessed peasants and small NGOs, the Narmada 
conflict is in reality far more complicated, involving actors from diverse sectors of the 
population and taking place simultaneously in multiple arenas: local, national, and 
international. 

To begin with, the inhabitants of the valley are primarily rural agricultural laborers 
engaged in growing wheat, paddy, millets Gowar, bajra, maize), pulses (gram, tuar, 
teora), oilseeds (groundnut, sesamum, linseed, rapeseed, mustard, niger), cotton, and 
sugarcane. A fair amount of the population is composed of members of many distinct 
tribes, prominent amongst which are the Bhils, Gonds, and Baigas. While continuing to 
maintain some of their traditional foraging and hunting traditions, a great number of these 
tribals have, over time, taken up settled agriculture. 

Then there is the SSP, which itself was planned, initiated, and overseen by both state and 
union governments with practically no input from the citizens. Its management has 
involved numerous institutions and ministries, the most prominent of which are the 
Ministries of Finance, Environment and Forests, and Water Resources. In order not to 
overburden individual states' existing administrative bodies, the governments of Gujarat, 
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Madhya Pradesh, and Maharashtra have created their own institutional structures to deal 
with issues regarding the project. To help coordinate the efforts of these institutions, the 
union government established the Narmada Control Authority (NCA). 

As is the case with many mega-projects in the developing world, in addition to funding 
from domestic sources the SSP required the financial and technical assistance of 
international multilateral and bilateral donors. In this regard, the World Bank and the 
Japanese Overseas Economic Cooperation Fund were most prominent. It was, however, 
the World Bank that later emerged as the most important and controversial of the players 
within the international sphere. Although the funding provided by the Bank was nominal, 
its participation in the project was significant in that it (1) legitimized the project, (2) 
brought it from the local and national levels into the international development arena, and 
(3) made the state and union governments subject to World Bank guidelines.12 Indeed, it 
was the suspected violation of the World Bank guidelines relating to resettlement, 
rehabilitation, and the amelioration of environmental impact which later led the Bank to 
commission an independent inquiry into the SSP. The first of its kind in the Bank's 
history, the Independent Review (IR) issued its final report in June 1992. The report, 
highly critical both ofthe project and of the Bank's unwavering support of it despite clear 
violations of standard R&R and environmental guidelines, was influential in the Bank's 
ultimate withdrawal from the project in 1993. 

Since SSP dam construction began in the mid 1980s, numerous local, national, and 
international NGOs have come together both for and against the project. These 
organizations include the following: 

I. pro-dam Gujarati organizations such as Narmada Abhyan, Anand Niketan 
Ashram, and the Narmada Foundation; 

2. groups offering assistance to project-affected-people (PAP) willing to relocate, 
such as Arch-V ahini; 

3. groups aiding those people living in the submergence area and who are opposed to 
the dam; and 

4. nongovernmental research institutes which have conducted studies on different 
aspects of the project, such as the Tata Institute of Social Sciences, the Tribal 
Research Institute, the Centre for Social StudieS, and the Multiple Action 
Research Group. 

Problems: Past and Present 

The struggles between the tribals, NBA, World Bank, and Indian Government are not the 
first in the history of the SSP (Narmada) project. Indeed, the 40-year history of the 
project has been plagued with considerable problems, the number and severity of which 
have increased in direct proportion to the scale of the project. Since the day Nehru placed 
the foundation stone in April 1961, the SSP has metamophosed from a district-level river 
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project for Bharuch in South Gujarat into an internationally funded interstate river-dam. 
The Narmada Valley Project was originally thought of as an irrigation project 
necessitating a 161-foot-high dam, but it was not long before government planners 
recognized the potential for harnessing the Narmada's waters for irrigation and the 
generation of hydroelectric power. The projected benefits of a larger system led to there
evaluation and subsequent expansion of the project, the new plans for which called for a 
multipurpose dam with a height of 455 feet. 

Since its inauguration in 1961, the dam project has experienced many problems, delays, 
and setbacks. The initial project was delayed and not resumed until1965, when new 
plans for construction were drawn up. These new plans, while accepted by the state 
government of Gujarat, were not supported by the state governments of Madhya Pradesh 
and Maharashtra. As the state governments were unable to resolve their differences, the 
project was, in 1969, passed on to the Narmada Water Dispute Tribunal. This Tribunal 
had the authority to adjudicate the dispute and make binding awards with respect to water 
sharing arrangements. The project then sat under the Tribunal's consideration for ten 
years. Finally, in 1979, the Tribunal agreed to a plan which would allow for the 
diversion of9.5 million acre-feet of water from the reservoir into a canal and irrigation 
system, what is today the SSP. 

13 
. · 

Following the Tribunal award, the state governments were unable to continue without 
considerable additional capital and technological assistance. As such, government 
officials began to solicit international funding which they secured in 1985 in the form of a 
$450 million credit and loan agreement from the World Bank. This was a catalyst for 
securing funding from additional sources such as the Japanese Development Bank 
(OECF), the Asian Development Bank, the KFW of Germany, the CIDA of Canada, and 
the ODA of the United Kingdom.

14 
It would be another two years before construction 

began. 

Today the most critical problems facing the survival of the SSP and NVP projects, and 
many PAPs, center around issues of resettlement, rehabilitation, and the environment. 
While on paper government and World Bank policies on resettlement, rehabilitation, and 
the environment may seem clear, how to determine, implement, and pay for them is not. 

For example, the already complex issue of what is "full, fair and appropriate" 
compensation for PAPs is made even more complicated in the Narmada River Valley 
area when many of the soon-to-be dispossessed "oustees" do not legally possess the land 
they live on and are in the eyes of the Madhya Pradesh and Maharashtra state 
governments rightless "encroachers." This is a distinction which favors sedentary, 
deeded farmers and discriminates against traditional indigenous/tribal and marginalized 
peoples' forms of land use (i.e., systems which characteristically involve no deeds and 
draw heavily upon public goods and spaces such as water and forests). 

According to the Independent Review's fmdings, neither R&R nor environmental issues 
were sufficiently assessed before initiating construction. Because of the size and 
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diversity of biotic resoW"Ces which exist within the catchment and command area, the 
potential environmentally degrading affects of the dam construction-irrigability, 
waterlogging, salinity, and drainage-still have not been agreed upon. While 
acknowledging this difficulty, the IR argues that both the Indian government and the 
World Bank remain responsible for having mistakenly assumed that environmental 
assessment (i.e., what would be affected, how, and to what extent) was equivalent to 
environmental mitigative measures (i.e., measures taken concurrent with construction to 
lessen or avoid negative impacts). The IR concluded that rather than an afterthought, 
social and environmental impacts must be seen as being as important as the technical 
design of the construction itself. Otherwise shortcuts and oversights may lead to further 
costly problems and delays. 

Competing Interests and Controversial Means 

Opposition to the project developed in two distinct phases: the first more cooperative and 
the second directly confrontational.

15 
During the first phase (1984-1988), regionally 

based NGOs worked closely with the future PAPs in negotiating with the government for 
better terms of R&R During these early years, many PAPs knew little about the dam, 
their removal, or their rights. The second phase (December 1987 to the present), which 
began with the union leadership's improved R&R initiative, saw a split among the 
various NGOs working with potential PAPs. While some groups, such as Arch-V ahini, 
led by Anil Patel, remained committed to continuing negotiations with the government 
for improved terms of R&R, a growing number of other organizations (both national and 
increasingly international) began to reject what they viewed as top-down governmental 
decision making, a process which they believed would never bring about social justice for 
the displaced or a more sustainable development for the poor.

16 
Expanding their focus 

beyond R&R, these latter groups began to stress issues related to environmental 
degradation, such as the loss of forests and wildlife, waterlogging and salinity, and the 
impact of the reservoir on downstream ecosystems. 

Although accused by dam proponents of being anti-development urban romantics 
Uiifamiliar with the realities and rigors of rural life, national planning, development, and 
poverty relief, dam opponents insisted that their demands and actions were not inherently 
anti-development, but rather part of a progressive, nonviolent attempt to force the Indian 
state and people to conceive of and enact an alternative and more participatory form of 

17 
development. 

Among the more visible and vocal of the urban activists who participated in the anti-dam 
movement was Medha Patkar. Patkar, a graduate of the Tata Institute of Social Sciences, 
began her work around the SSP under the auspices of an Ahmedabad-based NGO. Her 
initial assignment was to help organize Maharashtran tribals at the local-village level, so 
as to inform them of their rights under the terms of relocation and rehabilitation 
established by the World Bank and the Government of India. However, as it became 
increasingly likely that these guidelines would be flouted, Patkar initiated the 
organization of an NGO-based campaign against the project itself.•• Based on 
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committees in the states of Gujarat, Maharashtra, and Madhya Pradesh, and numerous 
urban-based environmental groups and activists, the Narmada Bachao Andolan or Save 
the Narmada campaign was born in 1986. 

Growing concerns about the adverse environmental impact of mega-hydro-projects and 
consciousness of indigenous/tribal rights helped the NBA to reach a global audience. The 
resultant widespread negative publicity surrounding the project persuaded the World 
Bank and the Japanese Overseas Economic Cooperation Fund to re-evaluate their roles in 
the SSP and in other major dam constructions. Following the withdrawal of both its 
Japanese and World Bank backers, and the subsequent Indian Supreme Court directives 
to suspend further construction until its dispensing judgment on the suit, progress on the 
SSP has Stagnated. Despite these costly delays, however, SSP representatives continue to 
assert that construction will not be abandoned. 

Militant and theatrical in its approach, the Narmada Bachao Andolan has brought the 
struggle over the SSP into the international limelight and, in doing so, has made itself an 
antagonist of both the Indian and Japanese governments and the World Bank. Patterning 
their protest on the model of Gandhian Satyagraha (fight for truth) and nonviolent 
pr.otest, the NBA has developed a strategy and a set of dramatic tactics such as sit-ins, 
hunger strikes, and courting arrest that are aimed at continuously drawing international 
attention to events at the local/village level. The moral and logistic strength of the 
organization thus far has been built upon the PAP's refusal to be removed from their land 
and the development of a strong national and international alliance of individuals and 
groups which has (at least in theory) helped to make the PAP's plight known and its 
voices heard. 

19 
Consequently, the Narmada Valley has become an international stage for 

transnational organization and resistance. It is now, as Lori Udall, coordinator of the 
International Narmada Campaign to end World Bank's funding of the SSP, referred to it, 
a "test case" of the possibility of an international alliance to force international 
development organizations such as the World Bank either to enforce their authority 
regarding social and environmental problems or admit their own irresponsibility and 

. th 20 errors m ese areas. · 

Although successful in reaching an international audience and in pressuring foreign 
funders to withdraw their support from the project, the NBA has been accused of being 
driven by international and environmental agendas, and of pursuing strategies and using 
tactics which are sensationalistic and ultimately counter-productive for the PAPs. With 
the Japanese government and the World Bank having withdrawn from the stage as the 
villains and the international audience turning their attention to other spectacles, the PAPs 
are left to negotiate with a frustrated and now unsympathetic and further impoverished 
Indian government, which despite the struggle remains committed to the dam's 
construction. 

231 



Protests and Negotiations-Narmada Bachao An dolan Style 

"As more and more facts came to light, and the enormity of the environmental 
impacts became clear, as well as our realization that the very rationale of the 
project-the project benefits-were highly doubtful .. All this led us to challenge 
the project itself. The struggle has now widened from resettlement to encompass 
the whole of sustainable development. We feel that development is planned on 
the whims of the wealthiest portion of the population. We want a model of 
development where the first priority is ensuring the minimum needs of the 
maximum population." 

21 

The Road Traveled 

On January 2, 1991, 25 volunteers, hands tied with ribbon in demonstration of their 
commitment to nonviolence, stepped across the border from Madhya Pradesh into 
Gujarat. From the Madhya Pradesh side of the border, tens of thousands of supporters, 
participants in the Jan Vikas Sangharsh Yatra (the People's Struggle for Development 
Procession), watched. On the Gujarat side of the border, tens of thousands of 
participants in the Shanti Yatra (Peace Procession-the pro-dam counter-rally) awaited. 
Between them stood the police, intent on not allowing the two groups to come into direct 
confrontation with one another, an event which would only further escalate what had 
already become a politically and economically costly situation. 22 

Halted by the police midway between the two opposing groups, the volunteers sat down 
in a Gandhian-style nonviolent protest, beginning what was to be a month-long standoff.23 

In the days which followed, protesters were lathi-charged, 
24 

arrested, and forcibly 
removed by the police. Repeatedly they were able to re-establish their protest line. 
During this period Gujarati politicians, using the media, painted the protesters as violent, 
foreign-backed enemies of the state who were intent on blowing up the dam. Using the 
most powerful nonviolent weapon left at their disposal, seven volunteers began a 21-day 
hunger strike. 

25 
Frustrated by the unresponsiveness of the government to their pleas for 

recognition and fearful of endangering the lives of the strikers, anti-dam protesters 
withdrew three weeks later. 

Rather than weakening the anti-dam protester's position, the government's 
unresponsiveness and the group's subsequent peaceful withdrawal strengthened the 
group's resolve and opposition to the dam construction. Realizing the futility of 
continuing to seek government support for their position, anti-dam protesters adopted a 
new strategy, one of noncompliance and autonomy. "Hamare gaon mein hamara raf' 
(our villages, our rule) became the slogan of the next phase of protest, in which residents 
of the Narmada Valley actively banned government officials from the communities to be 
submerged. 

26 
This directly confrontational attitude increased the hysteria surrounding 
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opposition to the dam, simultaneously rallying the protesters around the cause and 
attracting intense media attention to the protest. 

William Fisher argues that actions such as these-" marches, rallies, counter-rallies, 
hunger strikes, and determined oaths"-have come to "typify the high drama and 
emotional intensity of the confrontations over the construction of the Sardar Sarovar 
Dam." 

27 
These highly visible public manifestations have become integral elements of 

what many consider to be a social movement, one in which opposing forces are actively 
struggling over issues of human and environmental integrity, the basis of which are 
competing notions of sustainability and development. 

Genesis of Empowerment 

Anil Patel's Arch-Vahini was the first NGO to visit the Narmada Valley tribals when the 
foundation work on the dam was begun in 1980. Upon arriving in the villages, they 
found that the tribals had neither any knowledge about the process of construction of the 
dam nor of their imminent displacement. They had been served land-acquisition notices 
by the project authorities but were completely in the dark regarding their legal rights and 
entitlements. The administration, for its part, did not care to inform the tribals, confident 
that PAPs would simply have to move and accept whatever was offered to them. A state 
minister charged with overseeing the project is reported to have smugly remarked that 
relocation was not a problem, since the tribals would leave their habitat "like rats from 
their holes when the water would rise." 

28 

The tribals were justifiably wary and skeptical when Arch-V ahini first arrived to assist 
them. Most of their CQntacts with the educated urban class had been through government 
officials and, more often than not, had left them a little worse off than before. In 
addition, they were highly doubtful of the young city-person's ability to effect any change 
of heart in the mighty government. However, as their only choice and hope, the tribals 
decided that there was "no harm trying them." 

29 

"We were aware ourselves of our inexperience and powerlessness," remarked Anil Patel, 
acknowledging that the tribals weren't far off the mark in their initial evaluation of the 
NGO activists.

30 
Referring to the maze of laws and regulations surrounding the project 

construction and the immense combined might of the project sponsors (Government of 
India, World Bank, Japanese Development Bank), Patel said, " Happily, we did not know 
thi "31 s. 

Arch-Vahini proceeded to inform the villagers of their rights and of the government's 
obligations to them. As they did so, the Gujarati politicians who were endorsing the 
project came out denouncing the group: "Who are these rootless city-based young 
individuals? Don't you see that only the government can deliver anything substantial?" 32 

The effect of this anti-interventionist outburst served only to strengthen the .:tribals' faith 
in Arch-V ahini as they realized that the once-mighty politicians were beginning to worry 
about the growing influence of the young activists. This caused the alliance to grow 
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further, injecting confidence in the tribals of their own power. It was around that time 
that Arch-V ahini enjoyed a fortuitous stroke of good luck. Patel recounts: 

"The government slipped up and committed a silly mistake of retracting a written 
promise an officer had made. For the first time the tribals accepted our advice to 
move to the Gujarat High Court, which earlier they had always rejected because 
they did not believe that mighty government could be forced. Highly symbolic 
though this gesture was, it was taken out of sheer desperation. The case was a 
clear breach of promise-of promissory estoppel. The government was forced to 
compromise. The effect was dramatic. Through their practical experience the 
tribals had come to know that the government was, after all, not invincible, and 
that the law could be used for their benefit as well. Organization of the tribals of 
the most interior villages of Gujarat, for a higher scale of demand, became 
possible for the first time. This was the beginning of 1984."

33 

Two years after this critical victory was won, two urban activists from SETU (an · 
Ahmedabad-based NGO), Achyut Y agnik and his employee Medha Patkar, entered 
Maharashtra by way of the Narmada River. Their goal was to meet with and eventually 
organize tribals living in communities which were to be flooded by the SSP~ During this 
and latter visits, they helped to establish the first of the village-level committees and 
bring together well-known environmental and social activists to form the Narmada Dam 
Evictees Support Committee.

34 
Drawing on these and other village-level committees in 

the states of Gujarat, Maharashtra, and Madhya Pradesh, Patkar went on to begin to 
organize what would later in 1986 become the Narmada Bachao Andolan or Campaign to 
Save the Narmada. Utilizing the urban contacts she had cultivated as a student and 
former NGO employee, Patkar continued to recruit urban-based activists and 
environmental groups. By the time the Ministry of Environment and Forests gave the 
environmental clearance to begin SSP construction, the NBA had begun to take form and 
gain strength, particularly in the state of Madhya Pradesh. 

Initially the NBA, like other well-established NGOs such as Anil Patel's Arch-Vahini, 
lobbied for better terms ofR&R for the PAPs. They began by looking into the reports 
and research conducted thus far on the SSP in order to better educate the PAPs about the 
progress of the project and about their rights. Often the government and the Narmada 
Control Authority denied them access to these documents.

35 
Frustrated by the continued 

lack of information made available to the PAPs and the duplicity of government and 
project officials, the NBA and Arch-V ahini came together and drafted an ultimatum to 
the government: either the government must answer the PAPs' questions within two 
months, or they would begin to actively oppose the dam.

36 
A month later, the government 

ofGujarat passed several resolutions regarding rehabilitation. In December 1987, it 
formally announced a policy in which a minimum of two hectares was to be allotted to 

37 
each encroacher and each adult son. 

Although Patkar and the NBA considered the December 1987 resolution to be 
insufficient, in that it did not address many of the larger issues regarding rehabilitation 
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and applied only to one of the three affected states, 
38 

Arch-V ahini saw the policy as 
revolutionary

39
-the long-awaited victory for which they had fought since March 1984.

40 

Pleased with the Gujarat policy, Arch-V ahini did not wish to join the opposition to the 
dam, but instead desired to start on the business of relocation. Dissatisfied with the 
existing R&R package and already organized to oppose the project, in August 1988 
Patkar and the NBA began announcing opposition to the dam at mass rallies,

41 
focusing 

their demands on "land for land." These public rallies marked the beginning of a new 
period of mass action and opposition to the SSP, at the forefront of which was the NBA. 

Getting Started 

Although Patkar points to the August 18, 1988 rallies as the beginning of the new era of 
mass action against the SSP, the work done previous to 1987, and particularly during the 
period of April 1987 to May 1988, was critical in laying the groundwork for what Patkar 
calls the first phase of the struggle (1987-1990).

42 
In their initial work in Maharashtra 

(previous to 1987), NBA activists raised issues beyond displacement, addressing current 
local problems such as unemployment, lack of schools, health care, and ration shops. In 
addition to identifying problems, they took active steps toward solving them by training 
local paramedic workers and Anganwadi (courtyard) teachers, helping to start two ashram 
schools and secure government grants for 40 wells. 

43 
The activities and successes of this 

period served both to strengthen local organizational structures and lend credibility and 
support to the NBA at the local/base level. 

From April1987 to May 1988, NBA activists worked to mobilize different sectors of 
fairly diverse communities through public discussions and meetings. Unlike their 
previous work with tribal communities, this new work forced early NBA activists to 
bring together landless wage laborers, subsistence farmers, and relatively wealthy cash 
crop farmers. 

Initially the diversity of groups and interests posed significant problems, because of the 
differences in the various PAPs' caste and class backgrounds. Patkar explains that: 

"The extremely different scenarios posed a major challenge from the point of 
view of using different strategies, skills, media, and idioms on the one hand, and 
bringing them together in a situation where the upper-caste landlords were used to 
using derogatory language when referring to the Adivasis [aboriginal]. It was a 
challenge keeping them together in the movement." 

44 

NBA leaders eventually realized that "no organisation can really take up and work 
toward resolving all the issues at a time, even though the framework may be broad, 
inclusive and comprehensive." 

45 
The key to success lay in finding a common interest 

among the majority of PAPs and focusing on that issue, that is, imminent displacement. 
Indeed, it was the effort to integrate these diverse groups and their interests which led to 
the formation of the NBA as a formal institutionalized movement, allowing them to bring 
together what was becoming an increasingly broad cross-section of supporters. 

235 



Moving from Idea to Action 

Tactics and Strategies 

When members of the NBA first made the decision to actively oppose dam construction 
in 1988, the only option they viewed themselves as having was noncooperation. Their 
commitment to nonviolence and noncooperation was, at this point, as much tactical as it 
was philosophical, given that any more-direct efforts on the part of locals or activists to 
inhibit surveyors' work would be seen and publicized by project proponents as evidence 
of the violent and destructive intent of the NBA and a justifieation for bringing in police 
force. At this point, NBA noncooperation tactics included refusal to move from the land 
and homes currently inhabited and to give government or project officials any 
information that could advance the progress of the SSP.

46 
For a time, these tactics 

appeared to be successful. Their limited utility was realized when, in March 1990, 
rumors that key areas of support would begin to be submerged that year began to 
circulate. It was then that NBA leaders felt they had to take more direct mass action. 

Organizing Sttzkeholders 

With the immediate threat of flooding within the year, NBA members were divided about 
what their next course of action should be. Some felt that the group should pursue legal 
action or lobby state legislators and parliamentarians. Those who saw official channels as 
limited due to the government's established support of the project argued for more radical 
measures such as blocking the entrance to the valley and defending it, with violence if 
necessary. Others, committed to Gandhian nonviolent methods, pushed for continued 
negotiations with the hope of reaching a settlement acceptable to all. Finally, there were 
those within the NBA who felt that the group's focus had become misdirected, with far 
too much of their time and energy being focused on the role of the World Bank.

47 

Unwilling to compromise on any of the issues, NBA leadership saw their most favorable 
option as being further consolidation of village-level nonparticipation and noncooperation 
efforts, backing them with highly visible mass actions "on the streets" in which as many 
villagers as possible would participate. 

48 
These mass actions, staged at strategic sites 

(both on the local and national level}, became the trademark of the NBA. They brought 
the unanswered questions and issues, long and unsuccessfully debated with government 
and project officials, before a new public, national, and ultimately international audience. 
The impact would be far greater than either the NBA or the Indian government ever 
suspected. 

The first of the mass actions, beginning in March 1990, included a collective eight-day 
fast in Bombay . . This brought an immediate official verbal response from the Chief 
Minister, Sharad Pawar, who came to the dam site to discuss the issue ofR&R. During 
his visit, he promised that no flooding would take place until all the people of 
Maharashtra agreed with the policy. Nothing concrete, however, was done toward 
improving the terms of R&R. Realizing that promises did not necessarily mean concrete 
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changes, NBA leaders decided that their next action should be focused at a higher level, 
this time on Prime Minister V.P. Singh himself. After staging a four day dharna (sit-in) 
in Delhi, NBA members received an audience with the Prime Minister, a meeting which 
resulted in a promise that a formal review of the project, including all stakeholders, would 
be started. This was a significant victory for the NBA, in that it was the first time that it 
would directly participate with project and government officials in negotiations. 
Unfortunately, Gujarat officials later sabotaged this arrangement under the excuse that, 
due to the distinct land tenure laws which existed in each of the three participating states, 
a consensus regarding R&R policy could not be reached.

49 
Negotiations thus ceased. 

Spreading the Word 

Realizing that the mass actions would continue after the negotiations failed, the Indian 
government in May 1990 began an unprecedented media campaign aimed at fighting the 
negative image it had developed over the past several years, quelling local discontent and 
discrediting the organized opposition. 5° Although much of the anti-dam organization's 
energies during this time was spent fighting allegations and rumors, the success of the 
government's media campaign was, as Patkar points out, limited. This was due to that 
fact that in this long and costly public process, local people had learned much about the 
project, about their rights and, most importantly, about how to speak to the government 
for themselves. 

In retaliation to the government's media campaign and in an effort to bring the issue of 
rehabilitation to a national and international audience, in January 1991 the NBA 
organized the "long march" (described in the previous section), in which PAPs allied 
with the NBA marched from Madhya Pradesh to the dam site. A symbolic gesture 
representing the NBA's long road of struggle, the long march was intended both as a 
challenge and plea to the government and World Bank. 51 Rather than putting to rest the 
allegations against the NBA, the long march escalated the government's media campaign 
against the anti-dam organizations, beginning with accusations that the march was part of 
a Western conspiracy. While unsuccessful at bringing the government or the World Bank 
to the negotiating table (as discussed previously), the long march was seen as a 
monumental success in that it provided by far the largest stage yet for educating 
inhabitants of both Madhya Pradesh and Gujarat about the situation they faced. 

"From then onward till today, we have seen that, on the one hand, the government 
has gone ahead in spending crores [1 crore =ten million] of rupees on the paid 
visits for journalists to the valley, and massive propaganda through 
advertisements citing ever-changing statistics in bulky, glossy, costly publicity 
material. On the other hand, it has stepped up its repression of the people of the 
valley and the spread of false allegations (like the use of foreign funding) against 
the Andolan. Of course, they have always tried to distort the Andolan's viewpoint 
and arguments, and yet we have continued to make a dent to the extent that, today 
in Gujarat, the Kutchis are raising the issue on their own." 

52 
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The long march marked the end of what Patkar referred to as the second phase of the 
struggle, i.e., the phase of mass actions (1988-1990), and the beginning of the third 
phase--that of cost-benefit evaluation. 5

3 

From Mass Action to Cost-Benefit Evaluation · 

Convinced that the project would only bring benefits at great expense to the region's 
already poorest and most marginalized populations, the NBA began to reorient their 
strategy toward reassessing the cost-benefit ratio of the SSP. They began this next phase 
by re-evaluating the early and what they deemed poorly conducted assessments 
(economic, social, and environmental) ofthe World Bank, many of which were based on 
outdated and often incomplete data. 54 Using this information together with a demand of 
"land for land," the NBA began to gain the outside support of numerous NGOs (national 
and international), as well as some sympathetic members of the World Bank and the 
G 

. ss 
UJarat government. 

Of particular importance throughout the process, and particularly in the third phase, was 
the role played by the International Narmada Campaign (INC). International Narmada 
Campaign coordinator Lori Udall explains that the INC's initial and primary interest was 
in internationally exposing the "unsatisfactory" performance of the World Bank. The 
reasoning behind this, according to Udall, was that "the fact that the Sardar Sarovar 
Project underscores chronic institutional problems within the World Bank made it a good 
target for an international campaign." 

56 
Relating the strategy of organization, Udall 

explains that: 

"The international campaign on Narmada has centered around influencing 
legislators, finance ministries, and the executive directors of the Bank's major 
shareholder countries, which are the United States, Japan, France, the United 
Kingdom, and Germany. Other donor countries .ofthe Bank that non
governmental organizations have sought to influence include the Netherlands, 
Sweden, Finland, Norway, Italy, Canada, Australia, Belgium, and Austria. 
Extensive press work and public education in donor countries are also part of the 
effort to influence decision makers in donor countries." 

57 

Although exposing the Bank was its primary interest, it was "the outreach and endless 
work of a powerful and vocal grassroots movement in India, Narmada Bachao Andolan, 
in opposing the project that inspired NGOs the world over to take up the issue 

sa 
relentlessly." 

"In addition to lobbying executive directors and other Bank officials, strategies of 
the International Narmada Campaign have included seeking congressional and 
parliamentary hearings, holding public forums and press conferences, and 
lobbying key government officials and agencies. Information and updates from 
grassroots activists in the Narmada valley and their supporters in Bombay and 
Delhi, fed into various channels through letters, memorandums, and meetings 
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over several years, culminating in several important events and created a support 
system to complement activities taking place in the Narmada valley. In fact, the 
heart of the International Narmada Campaign is its partnership, information 
sharing, and collaboration with the Narmada Bachao Andolan."

59 

Using these tactics, NGOs working together were able to bring enough pressure on the 
World Bank to force its president to contract an unprecedented Independent Review of 
the project, the results of which were made public in June 1992. 

The results of the Independent Review, known as the Morse Report, concluded that the 
project was "flawed, that resettlement and rehabilitation of all those displaced by the 
project is not possible under prevailing circumstances and that environmental 
impacts ... have not been properly considered or adequately addressed." 

60 
The report 

questioned the viability of the project on the basis of incomplete hydrological data
61 

and 
faulted both the Indian government and the World Bank for its administrative failure to 
follow standard established World Bank guidelines regarding R&R. Although the report 
critiqued the Indian government, the majority of the fault was laid upon the World Bank 
for failure to enforce upon the Indian state policies and loan conditions in the SSP.

62 
The 

Morse Report recommended that, under current conditions, the World Bank distance 
itself from the project. 

Both the NBA and the International Narmada Campaign welcomed the Independent 
Review's findings as a significant victory. Immediately following the release of the 
Morse Report, the NBA began announcing that World Bank projects were not welcome 
in rural communities.

63 
Despite the report's findings and the widespread international 

criticism of the project continued by the INC, the Bank stood by its involvement in the 
project, voting in late October .1992 to continue funding for a minimum of six more 
months.

64 
It qualified its continued involvement in the project by setting a series of 

"benchmarks" for the Indian government, to be met with by the end of March 1993. 
With the March deadline approaching and reports of human rights violations in the 
construction area increasing, it became clear that the government could not meet the 
Bank's terms. Although the position is unsubstantiated, both the NBA and NGOs world
wide believe the World Bank had "worked out a 'face-saving' deal with the Government 
of India, according to which the Indian government would announce that it was asking 
the World Bank to cancel the remaining $170 million of the $450 million loan, while that 
Bank would publicly state that it still had faith in the project and that the Indian 
government was doing a 'satisfactory' job in meeting the so-called benchmarks."

65 
The 

day before the deadline, the executive director for India announced that the Indian 
government wished to finish the project independent of World Bank aid. 

The two years following the Bank's withdrawal have been extremely difficult for those 
PAPs still living in the to-be-submerged areas of the valley. In both 1993 and 1994, 
monsoons flooded the area as water rose behind the already-constructed portion of the 
dam. Both the NBA and INC fault the WB for the losses incurred during these seasons. 
They used this as a starting point for lobbying the Bank to pressure the Indian 
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government to halt all construction and prohibit the Gujarat government from closing the 
sluice gates of the clam. The Bank publicly dismissed the allegations and denied that the 
gates were to be closed. In February 1995, the Gujarat government began the process of 
closing the sluices. In an effort to stop the flooding, the NBA filed an injunction with the 
Gujarat High Court to halt the action. Although the Court granted the injunction, 
government officials and politicians promise that construction on the dam walls will 
continue. 

Lessons Learned 

Four basic principles proved essential to the " success" of the activists. 

1. Democratize information to empower and mobilize stakeholders. 

2. Win small but symbolic battles to gain initial momentum. 

3. Form strategic alliances to maximize leverage (media, financial). 

4. Build the project around the existing sociocultural framework. 

Democratize information to empower and mobilize stakeholders: Informing the Narmada 
Valley tribals of their rights under the law was the first and most important step taken by 
both Arch-V ahini and NBA. It was through the dissemination of information that Arch
V ahini was able to mobilize tribals to pursue their first victory in the suit filed against the 
government in the Gujarat High Court. 

Win small but symbolic battles to gain initial momentum: Once the tribals got their first 
taste of victory (in the suit), they felt empowered to a degree never before achieved. 
Mobilization of the stakeholders for further action was much easier thereafter. 

Form strategic alliances to maximize leverage (media, financial): The NBA took these 
empowered tribals even farther through additional mobilization and the formation of 
strategic alliances, first with the U.K.-based Oxfam and then with the American 
Environmental Defense Fund (ED F). These alliances enabled the agitation to tap into 
comparatively vast amounts of resources and reach a more global audience, a direct result 
ofwhich.was the effected change in the World Bank's funding policies. 

Build the project around the existing sociocultural framework: The utilization of 
Gandhian-style agitation immediately elevated the action to the status of" just-cause" 
and garnered support from diverse sections oflndian society. 

Things to Avoid 

In addition to putting pressure upon the Indian government and the World Bank, the NBA 
and INC brought large-scale interventions which, in the opinion of early and more-
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grassroots SSP activists, transformed the locally based negotiations over R&R into an 
international "megacontroversy."

66 
Unlike the collaborative efforts of earlier groups 

(Oxfam UK) and individuals (Thayer Scudder's report), which early activists such as 
Patel felt were more" fact-based, sensitive, and promoted the tribals' human rights," 

67 

later interventions, particularly those following 1988, were viewed as being highly biased 
and driven by individual NGOs' political agendas rather than the needs of the PAPs. 

While the support and influence of large international environmental organizations such 
as the Environmental Defense Fund were useful in providing access to media publicity 
and financial resources, they effectively redirected the focus and goals of the struggle, 
shifting the debate from one of just compensation for subsistence and small cash-crop 
farmers to a more militant, deep-ecological stance in which R&R negotiations were made 
practically impossible. 

68 

Epilogue 

Since 1994, the Gujarat government has floated Narmada bonds which have netted over 
$250 million. The cost of the dam has already escalated by over $1 billion and, despite 
this and the loss of Japanese and World Bank loans, the Indian government remains 
committed to its construction. The Indian and Gujarat governments seem unwilling to 
give up 40 years of planning and negotiation invested in the SSP. Nevertheless, finances 
remain a constraint and it is feared that the dam is pushing the state into a debt trap. 

The partly built SSP dam stands 80 meters high, its immediate future being argued in the 
judicial courts of India. As of 1996, the Supreme Court oflndia had yet to rule on an 
NBA petition questioning the need for the SSP. 

The Sardar Sarovar is only the first of 30 major dams planned for the Narmada. Anti
dam activists remain committed to carrying on the battle. There have been victories. 
Agitation against the SSP has forced the World Bank into a major reappraisal of its 
approach to project appraisal and funding. And at a more immediate level, too, there 
have been victories. Early in 1996, the Indian government offered to modify construction 
of the dam in order to ensure proper resettlement. 

But the road is long, and the journey has just begun. And at stake is not just the SSP; it is 
an entire guiding philosophy of development: 

"It is important to realise that even if the struggle against the destruction to be 
caused by the Narmada dams is lost, the way in which we carry out the struggle 
and degree to which we can sustain it, will set a valuable precedent. We will have 
shown that we are no longer willing to be taken for granted; most important, we 
will have made the point that no project should be given the green signal until it is 
fully established to be economically viable, socially desirable and 
environmentally sustainable." o9 
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